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1.

INTRODUCTION

It is pertinent to repeat three claims made about the dimensions of our
research in t:.he original proposal.

First, this research involves governance of sechools, or put another way,

how citizens present themselves in a school setting or are represented by

others. In looking at citizen participation in governance, however, this -
7 ;

research departs from much of the past work, which has concentrated
L Y
exclusitgly on formal means of citizen access--advisory committees,

community-school councils and the 11ke.1' Relying on a conceptual framework )
drawn from political theory, we recosn{ze other forms of citizen

@ ¢

representation--such as specific demands hy community groupsvgnd disturbances
that lead to a turnover in personnel, Thus the research proposed here follows .

in ihe lineage of Easton)* Almond and Powell, linar, Ziegler and Jennings, Wirt

and Kirst, and Iannaccone and Lutz.2

Segofid, this research is about how collective bargaining is conducted.
The theory of collective bargaining recognizes the effect of environmental

forces.3 But bargaining itself is still considered largely a bilateral

-

activity carried out between ;sents representing Labor and Management. Most
o

4 .
labor theory assumes a bilateral relationship, and most labor practitioners

are trained in this heritase.“

~

However, there is a growing body of evidence which suggests that
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collective bargaining in the public sector is n ilatertl at all, but
inherently multilateral. Emnirical work ‘has fepeatedly shown this tp -be the
case, and there has, of late, begun to be the development of theory which .
recognizes the ways in which collective bargaining becomes entwined with
partisan politics and other decision-making devic;s.s‘ Juris and Feuille, in
particular, make the point that the public sector ‘proviaes multiple 3§cess
points for unions and other interest groups, and that the result may be that
substantive negotiations take place in ¢ity halls, courts or governor's
off{ces--places nemoved'from the formal bargaining table. Certainly,
Peterson's landmark research on Chicago politics indicates a joining of
colleciive bargaining activity to the political machine structure.b

Third, this research is about decision-making in schools. It follows the
lineagé'of erganization and environment research which suggests that
‘organizational boundaries may be highly permeable and that decision-making may

>

not be as calculatively rational as either Weberian theory or systems analysis

may lead us to believe.! Labor and citizens, groups both permeate existing

orgénizational boundaries. Research into managerial work gnd labor impacts
et s )

suggests that the substance and process of managing may be thereby changed.8

In following these three strands of labor relatipns research, however, we

.
1]

found that our preconceptions about how to anproach the field were quite
wrong. We had supposed that by studying'actize citizens we could understand
their impact on governance, labor relations ;nd operations. The more fruitful
approach turned out to be just the oppnsite. In order to understand the

influence of citizens and citizen organizations, one needed to study the -

development and history of labdr relations rather than the development and
\
history of ,citizens groups,




Id

Introduction 1-3

v . -

Early on in our exﬁloration, we Fiscovered what we later called the
"paradoa‘of high iérluence and low participation.” Citizens were seldom found
to be'aciive in labor relations, but they had always been active at some time
past:. Inevitably; they had begn highly influential in changing the course of
labor_relatiéns dn school districts. Citizen participation was highly fluid
and episodic, hardly at all involved in ;he routine functioning of labor

relations, buwt nearly afways present at crucial tﬁrning points.

As we gained experience in the field, the importance of episodic citizen

involvement in education became clear, and became the cornerstone of an
_ expanded and enhanced theory of thl® progress of public sector labor relations.
Cur explorato;y work was done in eight school distrigtsq-four in Illinois and
four in California. The districts ranged in student enrollment from under

&

1,000 to more than 100, 000. Descriptive statistics of the sites studied are

<

shown in Tab.e 1.1. We were active in each district for an entire bQ{gaining

cycle, which amounted to a matter of weeks in one ’istrict and over 18 months

<

in another. \ We sought to discover what happened in bargaining, the

-

development of issues, particularly who's issues were admitted to the process, v

'

how the dynamics of bargaining took place and how bargaining was integrated

into the omganization. We also came to understand- the personalities of

) )

individuals and the culture of the organizationé we studied. (Case stu&y
reports oﬁ each,district are included in Appendix A and Appendix B.)

In the secsnd phase of the research, we expanded thé work into 65
additioﬁal districts }n the same two states, using interviews and surveys as
the primar} means 6f investigation. We interviewed approximately 240 persons,

each interview taking roughly 80 minutes. A total of 1,038 questionnaires

were returned. (A more detailed methodological presentation, including the
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Homestead

-

Thresher

Palermo

South
Garfield

ILLINOIS
Riverview

I
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Boulder
City

Industrial
City

Tipid
Village

, Table 1.1
Characteristica of Study Sites )

Description

Demographics Strikes
(en:ollment)
(* in enrol.)

(location)

P

40,000%" 1
-89
metro

o

17,000 1

+5%
suburban

100,000 1
-2 o )
metro AN

4,000 0
-5% ‘
suburban

25,000 y
-2% , . .
separate

city .

o

5,000 1
-3

separate

city

3,500 2

suburban
city °

900 ‘ 1
no chéange
suburban

Genération

First
Inter=~ .
generational

Early Second
Generation

Late Second
.Generation

Early Second
Generation

Late Second

Generation
<

<

Early Second
Second

Early Third
Generation

Early Second

-~

~Co

>

<

Severe financial
stress, ‘history

" of 14bor unrest "

Controversy over
board and
superintendent

Overt attempts at
smoothing conflict
with union; board
becoming critical;
strong teacher org.

Shows privitization
of labor relations
after First Inter-
generational Conflict

Well organized union.
Accommodation with
management on polit-
and operating matters.
Union under suspicion
politically.

Union lacks direction
while mgt. operates

comfortably in Second
Generation ‘

Board, Superintendent.
pursue policy changes
through labor contract

<

Demonstrates policy
making in the labor
process
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instruments used, i; containgdain Appendix C.) -
From the analysis of these data comepratgue believe to he an integrated
and grounded set of conclusions about public school labor relations.' First of 5
all, public sector labor relations is baving profoqna effects dn the schools.
Labor relations has chahged the nature of school, governance and the patterns
of participation of la; persons in the schools. Second, labor relations has
its own dynamic, and we have identified three distinct sengrations in school
lab?r‘relations, and two highly conflictual intergenerational periods.

Finally, there have been important changes in school operations and in the

nature of work within schools. These are the topics of this reporia
L' 4

@

»

\ .

1he_éxnamisa.ﬁiLLahnn.lea&inna

~

In the beginning there were angry teachers. By choosing collective

bargaining as the means for expressing anger, forming organizations and

- -

gaining influence, American teachers have fundamentally,changed education in
this country. They se® into[motion not just a single dislocation, but a

dynamib labor relations grocess thdt changes over time.

‘.

The metaphor of "generations® fifs the ddta we have gathered. The word

sercraéion gusgehts movement in rather discrete, discéntinuous‘terms, and that

\ v -

is what'we intend. To an extent we oversimplify. The generational n
o0

. dbsc;ipttons have elements of "ideal type" about them, just as the passages in

life span psychology or the stages in cognitive development. Yet, we believe

.

that the generalization adds clarity by allowirg discussion.of id}ortant

deviations rather tﬁan by cdhcentratins the discussion on the inherent

compiexity of l&bor relations. ! ) . s ’ fgz.,—
i

?wb social forces drive the generational devglopmeht. Accommodation

-

)
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exists and gives meaning to the phrase, "out of conflict, cooperation."

-]

However, accommodation is not the sole social force in public,schooa labon
d -

relations. The case histories of our school districts show that aacgmmodation
is,interrupted by political upheaval and conflict. This pattern suggests: that

the model of labor relations s a_linear, developmental "rationalizing" force,
. P . " o :' )
which it frequeatly is described as being, is a seriously flawed one. .

Three generations and two distinct, intergenerational periods of conflict

emerge from the juxtaposition of accommodation and political conflict. The
\ '
first generation can be described as the "meet and confer era. Some states,

like Calirornia, had statutes that gave 1ega1 interpretation to the words, but
we are using "meet and confer® &3 common rather than legal descriptions. In

that era, teacher organizations exist. Conflict, between teacher

E] .

organizations -and the adpinistration, if present, tends to be muted or

1

stifled. The level of trust between teacher and administration tends to be
high, and there tends to be a genuine and sinceré belief  that school
adninistratdﬁa;have the best interests of teachers at heart. Tbe‘teacher
organization is legitik‘t37’56t not very strong or important, and itnralls--

into that general.group of organizations that tended to interpret and to N

H

"boost"™ the cause of education, thus producing a rather grand coalition or the

whole . . . or all-the whole that mattered. (The 4Amportant characteristics of

-

each period are shown in Table 1.2. )
The first generation breaks down when angry teachers combine voice and
action with sentiment and frustration thereby throwing employee relations in

. ;
‘the school district into tbe public arena, Two words are almost universally

used by teachera during this period. The first is dignity and the second is
. e ”

;njuagigg, both of which teachers oome,toareel they are.being wrongly denied.
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Overt aétions, including.strikes are not uncommon during this period. Changes

¥ &

"in elected and appointed leadership of school districts are also common. This

period, which we call the First Intergenorational Conflict, usually comes to
an eng’r}er a single, symbolic event that serves to show that the newly

militant teacher organization is accepted as legitimate, and that it, in turn,

accepts the administration as a nsoossary part or runnins the district.

-

b "Good fafth bargaining," beginﬁ with the close of the First -

—1ntergenerationa1 Conflict, ard labor relations enters the Second Generation,

. which may last for -a decade or'morp. Conflict may at times be high,durins

. this period; but there is:a tendency for it\to be reduced, and there is a
teﬁdeno} ior strikes‘to occur over economic issues rather than idoolozical'

ones. he primary point of oontinuins tension between labor and management is

-
i4

. the question of scope of bargaining, with the teachers organization wanting to -

. ~&adnit more subjects to barga;ning and management wanting to keep them out.
) . ‘ \ - ! <0
Labor relations becomes institutionalized, experts are appointed and trained

3 -
to take care of the processes of negotiation and contract administration. T

Ll

Labor reiations in the Second ngératioﬁ can become quite comfortable. School

v . "
v [ -
.

managers and teacher leadérs.pegin.to-trust eacn‘other, frequently cooperate

» < . . >

and develop a diffuse set of interactions that "handles" labor relations, and

~
»

frequently does so outside of the collestive bargaining contract. Labor

relations in schools is, thus, managed by trained and competent insiders who -

have- found the art of devolopins a satisfactory relationship, sometimes a

N \

" highly helpful one. -, - . ' Coe .

. A *
Often at the point at which relationships between school administrators

and teacher organizations begomes most .accommodative, the calm is broken by
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"Introduction
Table 1.2 A
The Generations of Labor Relations
First First Second Secornd
Generation Conflict Generation Conflict
Description of Labor Relations
What Happens teachers seek teacher teacher org. _.opening of
. organization - organization accepted, participation
and voice legitimacy; accommodated;
negotiations conflict \\
begin decreases \
S,..o0ls8 "anger" n"dignity" "scope of neffiqiency"
Raised "{njustice" "protection™ bargaining" "propriety"
Conflict rising high and ‘focused and high and
‘ public private | public
Trust between declining low; moderate to poderate
teachers and teacher high
district leaders
"radical"
¢ &
< Catalyst -statutes breaking a _ -costs of dissatisfied
or trigger . -issue a taboo conflict -bd menbers
bringing -person -demands -citizens
Dorinant administration teachers ” teachers board
Coalition board board adninistration citizens
nembers ) »citizens
Other - orpanizing political growth of “political |
events change expertise change
v
o
e " _ ) _ S
D) ’ -
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the rise in political discontent. The outsiders organ.ze, throwing the school
district into the Second Intergenerational Conflict. Citizens and school
board members view labor relations as having gained control of
education--frequently far more than it actually has. They form interest
groups and more importantly they run for school boards, and reform of labor
relations is frgguently the organizing principal. Labor confiict, again,
becomes high and labor-management trust becomes low. The rallyiné cry is that
the=product of the schools has become bad or that‘the teachers are engaged in
an improper activity: "they got too much." However, the legitimacy of the
teacher organization is not in question. The public does not seek to do aﬁay
with the £eacher organization, but it pushes hard to modify the term of the
relationship.

’t the end of the Second Intergenerational Conflict period, management
becomes the Qctive party in teacher negotiation, originating an agenda and
carrying it to the bargaining table. When the teacher organization accepts
managment'§ right to be tﬁe aggressive pargy and counters with a belief that
managernent is not attempting to thereby break the union, the stage is set for
the Third Generation of labor relations. Not many school districts have

reached this point, but we are prepared at least to sketch the formative

outline of the Third Generation.

The body of this reﬁort contains three chapters which treat phe concept
and evidence of the generational development of labor relations. Chapter If
contains the theoretical groundwork for understanding public sector labor
relations as a mixture of conflict and accommodation, and explains
theoretically how the two operate in cycles, and why each cyple comes to an

end. Chapter III contains the field evidence for the existence of the

.!.a“ _g
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A

generations and the description of life in public schools during each
generation. Chapter IV contains the analysis of our questionnaire and survey
interview data as they relate to chapging attitudes across generations and

across role groups.

The Inflyence of Citizens and The Logic of Their Farticipation
Citizens, we find, are important.at the crucial periods of change during

which generations are brought to a close and intergenerational conflict

periods are both formed and ended. During the generations they tend to be
dormant or excluded. By and large, teacher organizations and school ‘
administrators have been successful in keeping parents away from the

bargaining process. This has not been difficult, for usdally citizens show
little interest in participation i% school collective bargaining, sustained
interest largely taking place in:upperlmiddle class schools. Thus,‘it céme as
a surprise that in our eight study disﬁ}icts citizens were highly influential,

" but indirectly so, in the proceés of collective bargaining. They were also
influential in other decisional arenas--courts, legislatures and electorial
politics-~in which the issues of employee relations are decided.

This seeming paradox of low direct participation and high influence has -%
led us to éhree conclusions, which are addressed in Chapter V. First, th:;e

is a logic to the décisions citizens make in choosing how ang when to

participate in school affairs that leads them away from collective bargaining.

That fogic involveskthe conversion of-particularistic, child-centered

participation into the developdént of an intérest as citizens that is aimed at

altering organizational pblicy and practice. The logic of participation

4

o .
involves choices of where and how to be active. Because this is the case, the

o

’
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logic of participation leads citizens away from collective bargaining when
they choose to be active., Second, public policy, to the extent that it values
citizens' activity ought to recognize that the means for influence in labor
relations are not those of direct participation, but raéher knowledze and
participation in the electoral process, where clear legitimation is present
and potent influence already apparent. Third, tYé pattern of citizen
influence in collective bargaining has given us a fresh look at the theories
of school governance, the nature of democratic repQESentat{én in governance,

and has guided us toward an optimistic synthesis of existing theories of

governance.

Ihe Impacts on School Operations and School Hork

We believe that the impacts of collective pargaining on schools, although
not universal, has been much more profound than generally recognized, and that
paﬁticularly the efforts to contain labor relations by restrictive scope of
barg?ining statutes have largely been failuées. They have maske; the
realization that bargaining has changed schools. In Chapter VI, we describe

. ]
N a

the changes that have taken place,‘fq;ht, in policy and the way poficy is

s
made; and, second, in .the nature of both teaching and managerial work in

education.
A large part of the educ;tional policy that flows from labor relations is
. N
accidential, unrgpognized and visible only after' the facg; This is the case
partly because the changes in school operations are largely second-order g
consequences of labor yelations caused not directly by the mandates of a

.

contract but through the way the contract is reintegrated into the school

»

organization. We believe, for instance, that there has been a clear‘cleavage
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between the "regular® and the "extra" duties for teachers that the presence of
tnis cleavage is cHanging the curriculum of schools to emphasize organized
activity in classrooms and deemphasize the extra-curriculum, We see a growing
opposition to specialists and specialization in education largely because
specialists form a weak subgroup within the teachers organization. Finally we
see differences in the nature of duty, loyalty and the nature of the
relationship with the employer, judgments about which are highly normative but
the déscriptions of which are fairly straightforward. Teachers are more
independent, éohesive as teachers, less loyal or dependent on the school
organization and more willing to realize and act upon their own interests
instead of subverting those to the interests of the organization.

Teaching work becomes more rationalized and more closely inspected as a
result of a complex set of processes involving labor relations. To an extent,
labé; relations has made explic;t what has been historically obvious about the
control and treatment of school teachers: that large amounts of teaching is
labor--not craft, hot art, not’profession. The conduct of lMbor relations has
made it relatively clea;ﬁthat*much of éhe crowing about professionalism
constitutes a shrill caw, without substance. :Teachers were supposed to
maintain professional work standards and discipline, yet to be obedient to
clear directives whenever administrators o; others wanted to intervene, The
redefinition of. teaching work is an important aspect of labor relations.

School administrators, too, haée changed. They have become less indirect
~ about identifying thumselves a8 manégers--as rationalizers, planners and

engineers of the educational process. Many are still largely involved in

boardsmanship and patching the hull of their financial ship, but there is a

growing recognition that the job of school administrators is to get the
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employees to do what the manager wants them to do. This, as opposed to the
historic "logic of confidence" in which it was assumed that good and properly
credentialed people would be brought into the organization aqg then left to do
a good Jjob. ‘
The future of labor relations in educations centers around two questions,
which zare addqessed in Chapter VII. First, to what extent is the generational
development pattern we have described generalizable? The}e are sone important
deviant cases: districts that never unionized, that have other forms of potent

teacher interest groups, and that for some reason or another appear to have

\ 3

becone fixed ‘in one generation or another. Second, if the generationél
pattern applies to most schools, as we believe it does, what does the Third
Gene;gtion portend?

w§ have called the Third Generation the era of negotiated policy. The
evidence from our study sites prompts us to conclude that the Third Generation
results from an incoripleteness in simple good fiitg;rgainir}g as a means of
enployee repreégntation ané~control. From the teacher perspective, part of
the originel discontent over the lack of "dignity" in their vorlk has not been
recolved through the collective bargaining process. That discontent has to do
with the legitimacy of teachers actin;}as representatives for their clients,
the siudentﬁ, and thus becoming involved in policy decisioqf. Fron the
managerial perspective, the problem of cor.rol and directioh of education
becomes increasingly coiuiplex and difficult if control has to circumvent the
contract, and thus management is led to seek to use the contract as an
explicit policy tool.

The Third Generation, then, is one of more explicit policy setting. Ve

pelieve that there will be a general trend toward tight control,

N
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centralization and uniformity, but that there will be important
district-specific variations depending on perceptions of the learning process
and the technology by which teaching is carried out, and the extent to which a
Dhigh level of trust exists between the parties.
The most vivid way to transmitca feel for the pattern of éenerational
devélopmen§ is to introduce the eight school districts involved in the mostl

intensive aspect of our study and from which we obtained the idea of

generational development and the dynamics that move schools from one
generation to another.

South Garfield is a small, unified {K-12) school district of about 4,000
§§?dents set in 2 rather traditional suburb with a relatively benign
envir?nment. To be certain, there have been restrictions in revenue and the«
closihg of a school becauge of declining enrollment, but such changes are
taken as the norm, not the extreme, Also, relatively speaking{ éouth Garfield
has bgen free of 1;bor strife, and its admihistration and teacher organization
bear the marks of reasonableness and gentility. Yet, this district
demonstrates how difficult the passage is between the First Generation and the
Second, and it also derionstrates three aspects of the passage.

» « First, South Garfield demonstrates the rise and fall of citizen
participation surrounding the First Intergenerational Conflict period.
ditizens becaée involved ia attempting to achieve laoor peace when open

conflict broke out during the first contract negotiation. The citizens, in
M Y

effect, recognized the lepitimacy of the teacher organization, and by so doing

they made it impossible for employee relations 'to remain as they were before,
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largely a matter of administrative benevolence. DBut as labor relations passed
into the Second Generation, citizen activity declined, and even the forner
citizen activist who had since been elected to the school boaqg came to accept

the Second Generation belief that labor relations is better done in private

and left largely to experts.

-

Second, the change from First to Second generation in South Garfield
involved 2 change in school superintendents, something which is not unlikely.,
The Conflict periods are characterized by involuntary changes--in board

members, superintendents and negotiators for both labor and nanagenent.

Third, taking on of Second Generation roles is painful for both labor and
management. For those in South Garfield, the Second Generation meant adopting
a degree of formalization in behavior, and the realizat{on that communications
were matters of sgra;egic importance and not simply an excpgpge of

information. In taking on their new roles, all parties began to think in

[l
-

terns of coalitions as well as their place in them.

In the Thresher school d£stridt, life was n?t nearly as peaceful. This
larger suburban distriét of about 18,000 enrollment was quite dissimilar to
South Garfield, but it followed thg sane Pattern of generational change. ‘In
large par?, the story of Thresher is that of an inability to return to a First
Generation administratively dominated té;che§ organization, when the
independent status of the organization had already been legitimated.

An early lab;r agreenent in Threéﬂgr involved the acceptance of policies
whereby the teacher organization was to be part of a broad range of curricular
and organizationaf decisions. The agreenent, reached prior to the state's

collective bargaining law, did nol have the legal force of a contract, but

sociologically it represented the legitimation of the teacher organization as

<
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the faculty's representative. In response té changes in the Eomposition of
the school board, and following a difficult strike, there were conscious
effort; to eliminate the teacher organiéation, repeal the state's collective
bargaiﬁing law and avoid dealins, with the’teacher leadership.

These efforts were unsuccessful, and the distriet remained (during the
year and a half we studied it) poised at the entrance to the Se;ond
Generation. The school board and the administration attempted to take it

backward over the First-Intergenerational Conflict threshold, and the teacher

leadership was undecided whether to act'as "radicals" trying to build an

t organization and discredit the administration or‘Second Generation negotiators
-] :

» 3

Itrying to reach agreements and manage conflict.,
Thiesher is also a noisy district, enveloped in hign‘visibility public :
issues and internal conflict on matters tangential to collective bargaining.

There were shifting factions within the administration and on ghe schobl board

with the resﬁit that there was both an extremely fluid shift in coalition

- -

partners_and an equally repid shift iﬁ the issues. Labor conflict was often
displaced, without being resolved, +hile other conflicts took center stage.

- The Boulder Citv school district, which has some 5,000 students, covers a
onrtion'of a metropolitan area with a stable urban population and a mixed
econory of retail and wholesale trade, manufacturing and financial services.
As is the cases above; the district has had difficulty establishing stable
Second Generatioﬁxlapor relations, but the reasons are different. In Boulder
City, the teacher IeASEF hip outran their followers. The district was one of

the early targets for organiza&fon by the state teacher organization, and a

favorable contract was achieved. ~But the teachers were never able to

consolidate'their gains, never able tc cgnvince the rank and file that there
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was niuch reason to support a teacher orgaﬂ??étion. Management generally has
accepted the Second Generation ideology of liﬁited gains, but the teacher
organization has not. The teacher leadership is still fighting the battle of
the First Intergenerational Conflict period, fighting against the ‘
adminstration per se or at least seeking unachievable ends without strong
suppor. frou their organization. As a result, the teachers have been poorly
organized, given to frequent conflict and frequent losses, and at one time
worked for a year without 2 contract at all.

However, during the negotiations we observed, the teachers, with the
assistance of a negotiator from the state organization, began to adopt the
rudinents of what we came to recognize as Second Generation negotiating
behavior: establishing bargaining norms compatable with the management
negotiator'= style of increnental concessions, a desire to reach settlement,
and a bargairing agenda designed to gain supporé from the rank and file.

lomestead is a large school district of about 40,000 enrollment, which
has becu troubled by bcth severe financial and labor relations problems.'
There ﬁave been strikes, school closings and ma;sive teacher layoffs.
lonetheless, there are signs that the district is passing through the First
Intergenerational Conflict period and begining to establish Second Generation
ch;ractistics.

The‘escalation of publiec ;onflict that was seen in South Garfield was the
hallmark of labor relations in Homestead. Representatives from the community
attempted to mediate a teacher strike, independent parenté groups were formed,

and- there was extensive newspaper coverage of school activities. There was

also a dramatic change in leaders. lMembers of the school board were recalled

from office in an election partly spawned because of the previous board's
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handling of the teacher's strike. The vpadical® leader of the teacher
organization was removed from office and replaced by a more moderatle
leadership. Management's negotiator was replaced éfterra school board
candidate ;ledged to.discharge him was elected. Finally, the supérintendent

tcok another job having said earlier, "I have no illusions about ny ability to

-

survive here."
Throughout this entire period, there were painful and deeply personal
conflicts anong the irdividuals involved. anger that erept past cynicism and
inchea toward hatred attend.‘ to persons attached to both labor and
managerient. Operations of the district were clearly affected. Those aspec£s
of school' cperationg that might be considered normal and regular, continped.
In the Uebé;ian sense, the bureaucracy continued to Qork, but adninistrative
initiative; at_changing the communications and authority structure of the
district largely came to naught. As in characteristic of the First
Intergenerational Conflict period, the security of the respective teacher and

management leaders was sufficiently in doubt, the trust betweer them so low

and the conflict so pervasive that any form of constructive working arangement
3

was irpossible.

Tipid Villace is the smallest district we'studied, under 1,000 students
in two sites. The surrounding town is a blue collar manufacturing area that
supports strong ties to church and fanily and a belief in the legitimate
authority of public officials. LaBor relations i1n the distriét se:ves as an
example of the extent to which policy is set in collective bargain;ng and the
extent to which it is unrecognized. It also ngonstrates how apparently

stable relationships between teachers and the administration begin\to unfreeze

¥ 4
as the assumptions that underlie them are called into question.
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As a means of resolving a conflict that had brought about the teachers
organizing some ten years ago, the individual classroom teachers achieved a

au

substantial amount-of autonomy in.their work and freedom'from evaluation on
interference fromvthe aduinistration. The teachers,'in turn, accepted lowen
salaries than those of the surrounding districts supposedly with the ]
underﬁtgnding that their district was less wealthy and could afford no’more.‘

. Lssentially two spheres of influence were established: the classroom and the

boardroom. Teache. s ran the curriculum. The school board ran the financial

operation.

-

However, the arrangement rested on thiree assunptions about life in the
'

district, all of them shakey. The first of these assumptions vas that the
teachers would remain content“nith thei} eeonomic lot and-eccept the pledge
that the school board was doing the best that it could. As resources becane
incneasingly tight in the late 1970s it became clear that teachers were not
satisfied, and that a real economic strike was at hand. But pressing economic
conflict violated the implied policy of the spheres of influence agreenent.
Second, the administration assumed that tne'teachers wouldanot actually use
the procecural rights that they had in the contract, particularly tne
grievance mechanism. For many years tne teachers did not, tut more recently
the teachers had become more active in pressing their grievances and
contractual guarantees. Third, the tacit assumption was made that the
cormmunity would not question the school board!'s leadersnip. This assunption

< » '

also held true for several years. \hen there was community participation, it
%

was of a booster variety. At one point, a parents group took over the

operation of band and music prograils when there were insufficient tax funds to

run them. But more recently the community began Lo question the school board
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about school operations and particularly about the competence of teachers.

——

Discontent was building in all quarters.

“~— Two districts, Riverview and Palermo, have the characteristics that we o
" consider representative of the late Second Generation. The teacher leadéréhip

and the aduinistration have each found that the agreehents of narrowly bounded
negotiations are insufficent, and that labor and nanagenent can be mutually
helpful to each other in a variety of informal ways outsSide of the labor

contract. This is not to sugrest, however, that labor relations in either \

district is a love feast. Both districts show the clear progression through s

-

the generations. They have undergone strikes, heated public conflict e
regarding labor rélations and changes in personnel resulting from labot ‘s

strife.
« ;
Both districts are city systems serving urban :areas with e§tablished

institutions and influence structures, and heterogeneous populations. : 'a

Rivervieu has approximately 25,000 students while Palermo has more than four

]

t}mg5 that number. In each city there is potent external scrutiny of the
district, its finénce; and ;ts management;’ Superintendents and veteranaboard
menbers talk of ;utsiders running for the school board, of people critical‘of
. §chool systen rather than supbortive of it. Superintendents and-their ' #

subordinates have found it wisc to smooth potential disagreenents with the

*

. teacher organi;ation in order to avoid public controversy that will attract

L4

negative attention to the schools.
‘ A
Both districts have also formed extensive informal relationships. 1In
Palermo, the district tries hard to accommodate complaints and avoid written

grievances. In Riverview, the superintendent and union leadership frequently

confer over problems of the day unrelated to the labor contract.
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i

tradf%iooal blue collar area. The teachers have been unionized for more than

Y
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Howéver//;n both dlStPictS the exterhal political environment is becoming

harsh for the teacher organization, and indirectly for the administratlon. .

.
-

The teacher organia%ion in Riverview is a well organized political voice, with

prepinct lists, phone banks, car pools and the permanent establishment of a

politiczl action group. But reoently”it has been losing elections, aod the

" nurber of school board menbers who have some loyalty to the teacher

organization is decreasing. Conversely, the nunber .of board-members who are
. L .
particularly critical of the quality of education in the district haveobeen

increasing. 1In Palermo, the district is under constant and multiple interests

«

3
group pressures. The teacher.organlzatlon has withdrawn fvom active support

-
~

of school board candidates partly because they were disappointéd in the
performance of those they supported and the anlamosity generated among those
they didn't support. Questions about the quality of education are beginning

to becone a publlc issue.’ .

Ifdustrigl City provides us a glimpse of the Thlrd ‘Generation.

iodustrial City high school district has about 3,500 students. It is looated

in the same town as the Tipid Village elementary school distriet, largely a

O
power cane to be viewed as excessive.

It was the school board rather than the unic- that first drew public

attention In Industrial City. The board was split into two pernanent voling
H W . )
bloes. It became notorious for public fights, and over a two year period all

~

but one of the members was replaced through resignation or electoral defeat.

The superintendent w7is also replaced. 4

The new board sought control and direction of the district. It was
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dissatisfied-with what it perceived as the relative quality of eQucaf@oﬁy and
the‘appafent inability of theagdministration to manage the district. In their
parlance, the teachers "had gottén too m;ch." The board sought and hired a
superintendent who:was known as a tough negotiator, backed him at the table,
and hgld fast through a strike. During that penjod the administration had
bec?me the agressive pa;ty in labor-}elations, specifically directing their

“ . &
attention»to‘evaluating teachers and controlling the hours and scheduling of

-

classes. They were consciously translating their educational objectives intoi

*

contractual terns and taking them to the bargaining table.

»

¢
1
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1Don Davies, Schools lhere Citizens lake a Difference, (Boston:
Institute for Responsive Education), 1976. Donald B. Reed and Douglas-E.,
Mitchell, "The Structure of Citizen Participation: Public Decisions for
Public Schools," in Douglas liitchell and Shelly Weinstein (eds.) Public

Test % S , (San Francisco: McCutchan, 1976).

2gpecific work cited in following section.
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3For instance, Dunlop's structural theory of labor relations is of a web
of rules partly determined by labor and managefient but resting in a context of
political technological, market and ideological forces., See: John Dunlop,
Industrial Relations Svstems (New York: Holt, 1958)-

uFor examples of labor theory, see: Neil Y/, Chamberlain, James V/. Kuhn,
Barraining, 2nd Ed., (Kew York: lleGraw-Hill); Richard E. Valton
and Robert B. McKersie, A Behivioral Theorv of Labor Negotiations, (New York:
tcGraw-Hill, 1965). .

Practitioner training includes this example from the U.S. Civil Service
Commission: Mlhat is Collective Bargaining?" Collective bargaining
(sometines ca;led‘bilateralism) may be defined as a process through which
erployees select 2 representative who deals with managenent within a
systematic framework to seek agreement on terms and conditions of employment.
(U.S. Civi¥ Service Commission, Bureau of Training, Iastruetors Manual,

Bar Pu , Washington: U.S. Government
Printing Office, p. 3.)

5Hervey A. Juris and Peter Feuille, P
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Public Sector Barraining (Lexington, Hass.: D.C. Heath, 1973). Kenneth
l'cLennan and liichael H, loskow, "lfultilateral Bargaining in the Public
Sector," Proceedings of the Twentv-First Annual Winter Meetinzs, (t‘adison,

Wis.: Industrial Relations Research Association, 1968). Thomas A. Kochan, "A
Theory of llultilateral Collective Bargaining in City Governments, " Industrial

_Review, 1 (July 1974): 525-542, The Kochan work contains
a more extensive bibliography.

6paul E. Peterson, School Polities Chicago Stvle, (Chicago: University
of Chicago Press, 1977). See particularly Chapter 8, "The Politics of

Collective Bargaining."

TJames l'arch and Johan Olson, Awbiguity and Choige dn Orgapnization.
(“ergen, lorway: Universitetforlaget), 1976. Charles Lindblom, The
;memmwmmw. (New

York: Free Press), 1965. Graham Allison, Ihe Essence of Decision. Explaining
the Cuban !iigsile Conflict. (Boston: Little, Brown), -1971.

8Fof:,a good example of research into managerial behavior, and also a
surmary of prior work, see: Henry tintzberg, The lature of tlanaserial Hork,
(llew York: Harper and Row, 1973). Ariong Mintzberg's propositicns are those
which suggest managerial work is much more a function of response to the
imzediate rather than an ordered strategizing and control system. Thus, flows
of problems, inforuation, participants and resources become extremely
inportant in the analysis of organizations. In a similar vein, Cohen and
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larch examine the college presidency and decision-making with respect to the
flow of events. See Michael D. Cohen and James G. March, Leadership and

; , (New York: McGraw-Hill, 19714).
For an application to inmpacts of collective bargaining, see: Charles T.
Kerchner, "Faculty Union Impacts on Community Colleges and Their Presidents,"
(unpublished Ph.D. Dissertation: Northwestern University, 1976). ’
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THE E t ED
As a point of departure it is helpful to consider two nearly universal
belief's about labor rélations, beliefs that have grown over the years and Peen
transferred from the private to the public sector, The first of these beliefs
is that relations between management and organized'worker§\moves from confli;t
to. cooperation. The second is that, with the exception of strikés, the

dynauic of labor relations is mostly internal to the employing organization.

It is these two aspects of conventional laber relations belief that our theory
challenges. The challenge is pqssible largely because public education has
spe01a1 organizational and political characteristics. Labor reldfions as a

. field of study lacks general theory explaining its dynamic. Historlcally,
labor scholafs in the United States have been an interesting mixture of
missionary i;eolog{ and practicality that parallel the labor movemgnt
itself.1 The part;cularly pragmatic bent of American labor relations began in
the 1840s as Sanuel Gomﬁers "busiqess Unionism" supplanted the radically
flamboyant Knights of Labor,and its attack on fhe wage systenm it;élf. The
aligned theoretical movement grew from the pen of>John R. Commons and his
colleagues who forméd the "Wisconsin School," a distinctly non-Harxist
approach to understgnding the rise of organized workers.2 Their theory rested
in large part on an understanding of expanding product markets and
technological practices that damaged the competitive position of individual
workers in relationship to managément. These early writers were also
nissionaries. Labor had no legal standing in the United States during the

period of the late 19th Century ‘and the first two decades of the 20th. Thus,
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pboth the plight of working people and the utility of collective bargaining in

redressing problems needed to be argued. If labor relations was not to
represent a socialist revolution, a system of labor relations compatable with
modern corporations and technologies of manufacturing and distribution, had to
be conceived and embodied in law. The mechanism of collective bargaining was
the primary one chosen for worker representation; this as opposed to ownership
or control of the enterprise or direct political action. The reforns Sought
were primarily those of welfare rather than job control. By and large the
plea was for shorter- hours and better working conditions, safety, pension
security and fairness in the wage system, rather than the right to set
standards of the work itself. ’

After the ﬁagner Act was passed in 1935, most private sector employeesS in
the Uhited States gained for the first time a legally protected right to form
and organize labor unions, and the development of industrial unions through
the forning of the Congress of Industrial Organizations in the late 30s formed
a union organization that paralleled corporate structu;es. Labor scholars
turned, then, to making collective bargaining work, and to describing its
processes..'The%e were studies of the ways in which unions organized, the
“developnent of working relationships between labor and management on the shop
floor, the effect of unions on wa;es and productivity, and perhaps most
crucially, the effect of strikes and the means to control their number and
sevérity within socially acceptable levels.

Also, during the per;od of rougﬁly'19u0 and 1960, labor relations became
a‘fasionable area of academic interest. Scholars from a number of disciplines

saw it as an exciting area in which to do research, and many Young professors

later to gain prominence did their early work in labor-management relations.
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The 1ist includes Clark Kerr, John Dunlop, E. Wight Bakke, William Foote
Whyte, Alvin Gouldner, Dereg Bok, Semour Martin Lipset, Martin Trow and James
001enan.3 The infusion of interest brought about a great intensity of output.
The great interest also brought about fragmentation. It was possible to grab
onto the interesting aspect of labor relations regardless of one's
disciplinary perspective--law, economics, history, and paychology--uithout.
attempting to explain the labor phenomenon in any universal way. There was no
complete theory, but rather a seriea of clusters. Thus, macro level
structural treatments of wages and organizations tended to ignore entirely the
interactions of workers at the plant level, and the human relations management
scholars forgot that there were other importsnt variables. From the
standpoint of structure, the most elegant conceptualization of labor relations
was John Dunlop's open ayq@em model, that linked the occurrences within the
firm with technology, product markets, sociopolitical beliefs and the common
ideology." Dunlop, however, said relatively 1ittle about the dynamic of this
structure. As close as labor relations comes to a genera) model of process is
exchange theory, That is, regardlei: of which disciplinary base one uses as a
point of viewing labor relation;, it is clear'that something of value has
changed hands.

This then, u;a the aituatio; in the early 1960s when the exploine_grouth
of public sector unionism and particularl¥ teacher uqioniam began, The
1ntegr:tion of collective bargaining as the dominant method of worker
representation in public education took place without a single body of
explanatory theory, but within a framework of beliefs, understanding and

*

experience that constituted the conventional wisdom about what bargaining was

about and what its effects were.
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The first is that about the bargaining process itself, of which the most
comprehensive statement is found in Walton and ngersie.s Our data support
their view that labor relations involvas fou; types of bargaining. We
observed a mixture of distributive (I win: you lose) and integrative (éutual
| gain) bargaining strategies. The tactics used in pursuit of these strategies
were the familiar ones, and so were the inherent dilemmas that bargainers
faged when they tried to achieve goals that were partly distributive and

partly integrative., We also. found that both teacher and management

(L]

negotiators are frequently faced with perplexing and difficult problems of
reaching agreements within their respective groups--problems requiring what
Walton and McKersie call "intrarganizational® bargaining. Our findingb
regarding the ways in which labor relations are affected by the feelings and
perceptions of each party toward the other--what Walton and McKersie call
rattitudinal structpring"--differ in a subtle but quite important way from
their theoretical framework. He_found attitude structuring--especially
attitudes having to do with each party's view of the other's legitimate rights
and interests--to bé highly important. We discovered, however, that within
school districts these legitimacy feelings are controlled and structured to a
very large extent by community politicél processes--not by interactions
between the parties themselves. Hence, as we will argue more fully below, we
come to recognize that the labor negotiations process in education has more
direct and obviously political linkage with public opinion and electoral
politics than we had expected.
The second stream of literature has to do with the managerial impacts of
collective bargaining. We find ourselves in- substantial agreement with thé

Brookings Institution studies of private and public sector iu;pacts.6
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Collective bargaining does immposé rules tha§~diminish the scope of

management's unilateral decision-making authority. There are tendencles to

formalize and centralize, to create more written policy and more oareful
organizational planning that considers the impacts of the labor contract. The

number of ad hoc decisions tends to be reduced. Starf specialization and

expertise in labor rela‘ions grow. A keystone of the managerial effects

literature is also_that there is sr;at diversity in the tone and substance of s
labor relatiuns from institution to institution. Our data not oﬁly confirm

the existence of this diversity but also revefl that these differences in '

1

labor relations are systematically related to the evolutionary development of

the bargaining relationship witﬁin each district. We found, in other words, -

that both the overall level of conflict and the substantive issues creating N -
labor conflicts tend‘to change in predictable ways as the bargaining process
matures within each school district.

A third stream of literature involves the structure and environment of
labor relations and their interaction. In Dunlop's open-system description,
labor relations are carried out in context of market economics,‘qork
technologyl‘and social and political influence.7 Labcr relations itself is
portrayed as a "web of rules" in which both the formation and application of
rules are influenced by contextual factora. Overarching tﬁese, there is a
shared ideology without which union nanagement relations are impossible:
"Thus, in a compunity in which the managers hold a highly paternalistic view
toward workers and workers hold therein no fuﬂction'for‘managers, there would

be no common ideology in which each actor provided a legitimate role for the

other: the relationship within such a work community would be regarded as

volitile, and no stability would likely be achieved in the industrial
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relations system.'a It is precisely the lack of a common ideology that makes
many of the conflicts in educational labor relations so difficult.l The first,
and often the dominant, struggle in our school sites was over legitimization
of the union. Moreover, legal legitimization, signaled by management's
acceptance of the union as the exclusive representative of an employee group,
was frequently separated from either social or political legitfﬁizatioﬁk-that
is, acceptance of union voice in the leadership of the school district or its
governénce.

There are tu? common assertions about how systemic linkages operate in
labor relations. The first of these might be calléd the "legal structuralist®
perspective, Thi's perspective holds that it is possible to identify 21ear
links bejween bargainable subjects, such as wagest hours, and conditions of
employment, and nonbargainable school or educational policies.9 The presence

of this perspective is reflected, for example, in th; California labor statute

which seeks to protect management and public intere®ts by limiting the topics
that can be discussed at the bargaining table. Fearful of the impact of ’
bargaining onaschool operations and programs, the California legislature
sgught'to prevent a direct linkage between bargaining and pOIipy through
statutorx constraints. The historical progression of bargaining and our own
research, however, suggest that line drawing is difficult and that ‘the process
'-of'derining what is bargainable is itself a major area of contenticn. In
addition, there are substantial and frequently unnoticed spillovers from
clearly bargainable issues, such as wages, into educational policy
decisions.9

A second assertion about the systemic linkages in labor relations,cbuld

be called the "political pressure® perspective, It asserts that public sector
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unipns form an almost overwhelming political force.!0 The argument runs that
public sector unions have a number of‘gdvantaged positions that, in sum,
provide them with a unique.weapon. They bargain, they lobby for favorable
legislation, they enjoy ci;il service and statutory protection, they
electioneer, and they strike. The political pressure in a strike, it is held,
is almost always against elected officials who are blamed and punished for the
interruption in public services. Mgngover, in the subjects of bargaining,
client interest voices are overpowered because these voices are largely
interested in single issues, and single-issue partiaaﬁé are unable to
construci a strons”coalition to do‘battle with the omnibus conéerns of the

LY

employee union. In’ité most extreme representation, the argument suggests
that "union rule" dominates the public sector.11

Our data susgest that the political context of labor relations in .
eaucation is mcre important than variations in the legal-structural framework
within which bargaining takes place. Highly complex, multilateral forms of
bargaining involving the flight of decisions to places other than the )
bargaining table--such as school board elections, the courts, legislatures,

. s

and statg administrative agencies--and the involvement of parties other than
labor and management are stimulated by political pressures.‘a However, our
data suggest that the union-domination assertion is essentially wrong. Rather
than creating unstoppable political power, we found labor relations\problems
to be associated yith a growth in ove;all dissatisfaction with the public
schools and consequent public toughness toward both unions and school;. The
need for public support, the inability to substitute capital investment for

labor, and the difficulty in linking investment costs to ultimate educational

dividends has meant that public sector unions are quite vulnerable politically
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as a symbolic focus fo% diasltisfactiog¢

Consideration of the political coﬁtext of public education also
highlights a disagreement between our findings and a fourth stream of labor
relations literature, one which charta'the ﬁrogresaion of relationships of
labor and management from conflict to cooperation. In the lore of private
sector labor relations, it has become an ‘accepted maxim that conflict-based
labor relations is abandoned in favor of cooperation and a recognition of
mutual need in which labor relations become almoat but "not quite routine,n13
Our inveatigation suggests "that the conflict-to-cooperation thesis must be
modified in the public sector to take into account the importance of public
opinion and its expression in the political apena; There is strong
evidence1" that the presence ;f unions in the private sector is less accepted
thanvmay have been thought. Qccommodative relationships ‘between school
executives and teacher union officials do indeed develop in some cases, but
cooperative relations are politically hazardous for both pértieq._ Episodic
upheavals in the ﬁolitioal environment can sweep élected and appoigted
officials from office, challenge the legitimacy of established working 2
relationahiba, and radically alter labor relations. We also noted that thgré
are substaniial, and ofte; nét very orderly, interactions between the labor
relations system and such political or economic factors as tax revolts, '
declining enrollments, and demographic shifts.'5 The labor-intensive and
futu;e investment aspects of education make these poliitical processes
especially volatile, oapable of disrupting cooperative relationships. In

@

short, we found collective bargaining to be a powerful pclitical force but not

necessarily an orderly or tightly controlled one. .. \

"

We have come to believe that rhat is being worked out is the social order

|
|

i
<
co~:
-
—-
~
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by which public services are to be delivered, and to a significant degree the

naturé of those services. Secondly, the dynamries of labor relations are

substantially different than the‘usually PicturedAmovegent from coqfliq} to
cooperation. To the contrary, we folnd episodic inc}eases in both the scope

and ;ntensity of conflict. High conflict periods, in particular, are
a§5001ated with attenpts to change the social order--to define who makes(
critiecel dec?sions about school g;vernance and how those decisions are to'be
mace.

The differences between our perspective and the conventional one can Sest
be seen as_they relate to increaéing or decreasing levels of Eonflict.
Abcommodat?on nodels are essentlally examplés of mutual learning., Bargainers
lezrn to behave in particular ways bécausé‘thqy are rewarded for their
behaviors. The rmore they experience interactions with other bargainers the
nore‘they learn to shape their actions in w?ys that yield a- positive response.

»

» s ’
Behaviors of both bargainer and counterpart become nore predictable. Conflict

?

| |

decreases.’

, Cycles of Conflict
In the histgries of the school districts we studied, we see cycles of

conflict,mixed with periods of relative quiet. Ve believe that the social

i

- ordef of schools is being changed during both periods, but it is changed most
dranatically during the‘periods of high conflict in which there are important
shifts in the jssues involved in labor relations, the nggggn;_nhg_nan&igipa&g,

Y

and the ruling coalition.

The periods of relative quiet are the Generations of labor relations

described in the introductory chapter. Generations tend to last for several
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years, and during those periods the structure of school organization appears

L3

relatively stable. However, as we will discuss later, we believe’ that
inportant changes take place in the operation and governance of schools during
these periods as a result of the interactionr between labor and managenent.

lle czll tﬂesg periods of high conflict the Intergenerational Conflict

periods. They tend to be of short duration, usually a matter of weeks or

uonths, -and they usuzlly involve a dramatic and visible crisis. Conflict

syellc tc involve outsiders who had not previbusly participated in labhor
A . ] .

relations because they were not sufficiently riotivated to do so or because
they ycre in soue way barred frém participa}ing.'

e accormocation model of labor relations is pictured as a downwardly
slopin: conflict curve. over time. The imare of the generational developnent
is that of a2 wave or sign curve moving from periods of low conflict to peaks
\Sf High conflict and back asain (Figure 2.1).

The concept of the social order inplies iuportant changes in the
nacposcopic aspects of the organization under question. To change the social
order is to chéngc the lineup of groups, oréanizations and persons that
produce the structural and procedural rules for smaller negotiataéns. As -
Auslen Strauss notes, "In some Social orders--for. evanple, the pre-Civil llar
Ar.erican South--the st{uctﬂral conditions are such that certain kinds of
necctiations zre impossible or inprobable, wthile other; a;e probable and

a

freguent."16 Thus, changes in tﬁe social order are not always hegotiable, but'
the point of our argumeqt is that seemingly absolute linits on who runs ’
schools are called into question quite frequently. Qur task is to specify and
then to illust}ate how they are called into quéstion during the process of

3

labor relations.

N
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Models of Accommodation Contrasted With Generational Developrent
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Conflict.is' episodic as the political environment of schools becomes
activated. The nature of labor relatfons changes as a result,
®
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; i
Changes in the social order are best specified by reference to the

intellectual traditions of interactionism and of conflict theory. Of course,
when taken at their polls, these perspectives are incompatible., The weakness
of the interactionist tradition is that it can be made to seen that everything

is negotiable. Tﬁe weakness of the conflict perSpéctive, particularlv the

iarxist versions, is that important changes in-the social order are never

and that changes in the participants’ and ruliné
. |
coalitions are required to meke any changes of significance. Our perspective

possible throuv~h negotiation,

supgests that hoth interaction and conflict are poverful, that important

chanres in the social order of schools takes place during the conflict periods

between the generations, and that equally important but less dramatic changes

tzke place during the generations thewselves. The key to understanding aur

i

perspective, houever, lies in recognizing why the generations of labor

relatiors once haviag been formed are inherently unstable and why interactions

hat appear to be stable relations.

A

curin; the Generations lead to desolving v

For this perspective, we turn to the literature on social conflict,'

-

particusarly to that on coalition formation.
} 4

m\ an:\l .'(‘!. EﬁE?zDEQNVE 4 f.
Fro. the theoretical perspective, conflict is not VieweQ'as pathological

for the social system. Rather, it is seen as a useful meang of

transfornation. Contlict theorists as ¢iverge as Rarl Marx and Georg Simnmel

have emphasized the idea of dialecties inherent in the cqntradictions in

- “
L 4

social relations. llarx, of cour:~. built social change'hheory around the

divisiveness of corflict, whereas Sinmel saw confiict’s nore inteprative

¢

possibilities.17 Following in Simmel's tradition, modérn conflict theorists
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such as Lewis Coser have viewed conflict as arising less fron a conflict of
interests ai from a conflict in the percéptions of legitimacy.18 In a
conflict of interests, the e;ploited or disadvantaged become aware of their
true interests and seek {0 advance them by combining to overthrow their
exploiteps.‘ In Coser's work, it is not so much that the distribution of
scarce resources is seen as against the interests of the underclass ;s it is
that there begins a new questioning of the legitimacy of those occupying those
positions.19

The guestioning of legitimacy is precisely what we find taking place
during the intergenerational periods of school labor relations: The fact that
the lecitimacy of the existing coalition i; at issue during the
idtergenerational periods makes the conflict difficult to resolve. The nere
presence of the opposite party in pogitions of bower or places where important
decisions are nade is sufficient to gather opposition. During the First
Intergenerational anflice period the legitimacy of the teachers org aization
is established. Du;ing the Second Intergenerational Confliet, tlie issue is
the legcitinacy of citizens and school bozrd menmbers. During both periods,
usuzl necotiations are difficult. There are almost no outcome; in which the
participants in the old social order feel are legitimate. Any form of
recogsnition is unzcceptable to the old order, and nothing short of recognition
can be acceptable to the new. Second, frequently neithor the old participagts
or the would-be participants has the ability ﬁo nake a binding pledge to one
auother. Third, the de;;re of those in the old order to maintain the sanctity
of their positions makes it difficult to bargain openly with the contending

group while attenpting to prevent others from doing so. Fourth, the value

systens of the contending parties are substantially different, so nuch so that
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doubt is cast on their motives, even their rationality.2°

For these reasons conventional negotiations cease to operate and the

-

dynanies of conflict start to build. There are three essential stages in thé

confliét cycle each of which will be elaborated:
1. the activation and buildup of conflict; its organization
and the selection of issues. '

2. changing the social ordegﬁthrough’the changing of -
coalitions;’ their couposition, changes in personnel.

3., reduction tn conflict and the routinization of relations
under the new order.,

activation of Conflict: The Questioning of Lemitimacy

7he first segment of the conflict cycle is the withdrawal of legitimacy
frou the existing leadership. Persons or groups excluded fron making
decisions, defining issues or sharing in the distributed rewards, begin to
question the rignis of. tihe ruier (or the ruling coalition) to rule. The
attacl’ iz frequently personally directed; it is the ruler, rather thar the
irstitution that is held at fzult., The existing leadership comes to syrbolice
that waich is wro;c with the school system, whether or not those wrongs were
of their nmaking or under their control. Thus, we find that school
supérintendents and school board members are frequently under attacf by the
electorate a5 a result of labor related issues, and union leaders under attack
by their nerbers.

Other than scapegoating, why the attack on the leaders? The reasons are
prinzrily organizational and structural., I we believe that schools are

essentially political organizations, then the existing leadership is the

expression of, and the legitimation of, the set of values that allowed that

leadership to be originally established. They, in classic terns, represent

N
N
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the legitimation of bias.2! llore than anything else, the existing leadership
controls the agenda, thus determining what problems and issues are attended to
and which’are not. An_administration can be highly successful in achieving
the goals tnat its original supporters had as their major interest and still
not prevent the rise of dissatisfaction that brews in the hearts of those, who
while not opposed to the goals of the first group, have other battles they X
wcnld rzther have fougnt. In addition, the existing leadership develops
strong normative patterns regarding its own nehavior. It takes on social
roles. In the pattern outlined by Katz and Kahn, administrators and scheol
bozrd menbers zre socialized in their positions by influential role senders,
who rewarn particular types of behavior and fail to reward others.22

The entrance of a new organization, such as a poverful teacher
organization, changes the entire pattern of role relationships and
expectations, not just the relationships with the teacher organization itself.
It is not necessary that the union\be~vcnal, harsh or overtly hostile for it
to pose a .threat to the existing role perceptions of the superintendent and
the board. The unicon rerely has to exist. Superintendents,\boards, the whole
cast of socizl actors is already in place and functioning when\Fhe new actor,
in the forr. of the teachers organization, takes to the stage. The new arrival
brings expectations, sanctions and rewards, which must be attendeﬁ\to.

In zddition to Jjust being, unions organize. In order to be effective,
the union rust have the abilify to bring sanceions to bear, and in the
American labor systen the primary sanction renains the ability to withdraw
workers from their Jjobs in a strike or other job action. The execution of an

action is not necessary for a powerful sanction to exist, but a credible

threat is necessary. Unions, therefore, require solidarity, the willingness

't
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to sacrifice and more than a nominal level of dedication from their members.
They are particularly in the organizing stages, social movements. In the
process of building a separate loyalty and willingness to act, unions must
erganize against the existing figureheads as well as for alternatives.
Organizers the world over, engage in "painting the devil", vividly portraying
the current leadership as evil, dramatizing mistakes and putting the worst
possible face on moments of administrative awkwardness. Administrators and
board members frequently aid in this process through outbursts of anger and’
intenperate publ;g statements. Unions also engage in training for militancy,
reinforcing the new roles that teachers are tc undertake, Wi}hholding
servic;s, public protest or willful disobedience are activities that few
teachers would have engeged in 20 years ago. Now these activities are part ;f
what at least some teachers learn. Participation in teacher organization
activities constitute a major part of the learning process, and teachers
socialize one another. In the early years of the California bargaining
statute, for instance, it was relatively‘common to find informational
pickéting and one-day strikes, which were terminated after that single
occurrence and which did not lead immediately to agreement on a contract. The
reason was freguently as much for training of teachers as it was to .
denonstrate the ability to perform a work stoppage io the superintendent‘and
the board. "He just wanted to get the teachers used to the feeling of a stick
(picket sign) in their hands and the bricks under their feet," commented &
teacher leader.

As t.- process of interaction between teacher organizations and school
districts continues, strong normative patterns develop for behavior on both

sides, but management's behavior is frequently somewhat more constricted by
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the expectations of the public than is labor's. If teacher organization
leadership appears confused, intemperate or incompetent there is a tendency to
excuse their actions as either a function of inexperience or amateurism or as
not being repyesentative of the "real® sentiments of teachers. If management
spokesmen show poor judgment or bad faith, however, teachers tend to interpret
tpis as a glimpse into the "true character" of the district leadership. Thus,
school managers run substantially higher risks of doing serious damage to
working relationships in the district by poorly handling contract negotiatiohs

than do teacher organizations.

The growth of svmbols. Issues, or decisions in which people have an

3

interest, are always present in organizations. In times of rising conflict

* and questioning of legitimﬁcy issues take on a larger-than-life symbolic
content. The use of powerful symbols is a necessary ingredient in the
expansion of conflict and ips ability to call into question the current
leadership, gain the attention of pos§ible allies and bond supporters to the
cause.23 The symbol becomes a tangible reality'around which people can rally,
as did the lay teachers in the Los Angeles archdiocese who‘struck for
rgcognition of their union under the banner, "Catholic Teachers Have Rights."
On the face of it, the lay teacher's symbol was a rather bland assertion, but
in fact it proved a potent rallying cry for gathering supporters among
parents, and even the religious community. The lgy teachers were able to
expand the symbol sufficiently to create the bélief that they had rights that
were not being respected and that one of those rights was that the archdiocese
should negotiate with them.

In this study, there were distinct symbols raised during the two conflict

periods, the First and Second Intergenerational Conflicts. During the First;

|

Q ) AU‘
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the nearly universal Symbols raised by the teachers were "Aignity" and A
"protegtion,"” Duringﬂlhe Second the issues raised by the electorate and
organized community groups was npropriety" (of the teachers orgnization) and
nefficiency" (of the schools). ‘

Symbols allow nore péople and groups to join the fight. It is easier to
activate a broader constituency with ambiguous symbols than narrow,
distributive issues. Not surprisingly the expansion of symbols is coincident
with the appearance of very activé leadership among the disconténted grouj.
Within teachers organizations,‘we call’this the rise of the radical leader.™’
As leaders clothe themselves in the symbol of their organization, they can
complete the conceptual ;eparation of their organization from the school
districet and establish \ nd legitimate) the role of critic and challenger aw
opposed to the helping and support role, which was often historic for teachers
groups and parent groups. Expansion of issues involves intense activity,
vhich in the public schools takes the form of meetings, rallies, public
information, petitions and picketing.2u

liot all isgées, of course, can be expanded or are inevitably expandable.
Part of the kit-bag of administrative behavior is learned or innate skill in
containing aroused issues. In terms of the movemnent from generation to
gqneration of labor relations‘this has one of two effects. The existing
leadership of the teacher organization or tle school district may contain the
conflict by lagging behind the opinion of others that- it is time to change the
relationship between teachers and administration. We, for instance, have

witnessed school superintendents who are quite happy with their Seéond

7

Generation relationship with the teachers and not at all anxious to have the

4
relationship between the district and the teachers challenged by a rebellious
4 o
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"~ board even thOUghdthey may personally believe that some of the allegations  _
'against the teachers organization are factual and meritorious. Conversely,

the administration may lead the district into a new relationship avoiding the

pain of conflict. We witnessed several situations in which the district had

adopted the de jure form of collect?ye bargaining without any of the social

changes that usually took place in such arrangements, and in other districts

we saw superintendents deliberately urge teachers to organize because they

ihought they needed to assume more responsibility and control for their own

affairs.

Sometimes the efforts at containing the .conflict are successful; .
sometimes they are not. Uhen the synbols continue to expand, the leadership

. faces possible turnout, and the challenges have the potential for altering the

social order. The expanded conflict then requires action. There are two
prerequisites for action. The first is that thére nust be an issue. The
issue may be highly infused with symbolism, and may not aniount to much as an
objective reality. The second is a cholce event, a situation at which the
organization is expected to make a decision.25 The issue, loaded with
symbol;sm, becones coupled with the event that cannot be ducked. 1In sqhool
districts there are many events whose timing is controlled By the turning of
the calendar, rather than the natural growth of issues or the political demanc
for a decision. llost proninant among these events are expiration of
colleétive bargaining contracts and the holding of school board elections.

In order to be attended to, the new conflict must rise above existing
conflicts and realign the old coalitions:

N

In this process friends becone enemies and enemies become
friends in a general reshuffle of relations, The new
conflict can become doninant only if the old one is
subordinated, or obscured, or forgotten or loses its

capacity to excite the contestants or becomes irrelevant.26

o 48




A Theory of.Public Sector Labor Relations 2=20

A\

The»prgblem for the old order is ;rrelevance, for "the greatest hazard to any
faction is not frontal attack but a flank attack by bigger, collateral,
inconsistent and irrelevant competitors for the attention and loyalty of the
public."27 The old order may have done a superb job of settling, managing or
dominating whatever the old conflict might have been, but if the new symbol is
expanded to attract the public, attached to a tangible issue that- then stands
surrogaté for the symbol itself (e.g., a 10 percent raise equals justice) then
the next available decision event frequently leads to a change in coalitions

and a change in the social order of school districts.

i itions: i e So t

Undérstanding changes in coalitions is necessary if one is to understand
conflict's part in school labor relations. There are two steps to this
;nderstandinc. The fiﬁét to appreciate why coalitions form at all. The
second is to understand why and how they change consistent with the movement
fron generation to éeneration of labor relations.

Coalitions forr. because public sector labo; relations ace inherently nore
couplex than the bilateral imagery of collecti;e bargaining suggests. The
business of labor relatidns involves many interested parties, none of whom has
the authority or resources to govern in any singular sense. Because there are
many interests, sone mechanism is necessary to reduce the complexity of the k&
gonflict to measurable proportions. "The impulse to form coalitions with

others who are fighting the szme enemy is strategically irresistible and will

usually continue until all the active combatants have been polarized into two

. camps."28 In education, the impulse to form coalitons is heightened by the
- .
fact that hierarchial superiors are frequently dependent on supordinates for .




_ use Gouldner's term, and it is always open to the possibility of a
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. the performance of their duties. The ingenious subordinate can nearly always

maﬁage to sabotage a superior while continuing to observe all the rules of the

Brgantzation. lhile a hierarchy exists, it is often a mock bureaucracy, to

-

revolutionary coalition of subordinates or an Jdmproper coalit%pn of

subordinate and superordinate that isolates and undercuts a person in the

middle.29 A revolutionary coalition is one in which the lower order’
N v

participants in a hierarchy combine against a superior. In one sense, of

course, teacher organizations are in themselves such a coalition, which is why
\ .

they are an idcological affront in the First Generation and ultimatelx have to
be legitimated through the Firft Intergenerational Conflict. An improper
"coalition is one in which a higrarchial superior, such as a superiﬁtendent,
combines with a lower order pargicipant, such as the teachers organization,

against the building principals.

A

A third kind of coalition can also exist. It is a gongervative coalition

A}

in vhich underlings combine ,against the authority of a superordinate in ordes

‘ o
to dull the doninance of the superior. In like manner a superior may coalesce

with a subordinate to prevent rebelliousness on the part of a third member

A

still lower in the hierarchy.
In our field work we found potential coalition partners, four of which

could be found as potential participants in a a coalition that dominated the

. school organizatiaqn:

1. central office Administrators, including the
superintendent. -

2. the school Board. -

3. the teacher Leadership.

4. rebellious Citizens.

r

\
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5. Site adninistrators
6. Teachers other than leadership.
7. Parents.

These seven pose some interesting problems for organizational opcrations when

. they form into coalitons. The school board, for instance, is hierarchially

. superior to any”of the others. Yet the membership is depenaent on the others

i
1n 1mportant ways. The school board members are dependent on the

superintendent for inforration and expertise, they are dependent on parents
and citizens.for continued maintenance in office (and in some districts
dependent. on the teachers and their organization as well); they are dependent
on the building 1eadersh1p and individual teachers for an information network
that allows them some independence fron the superintendent in waking up their |
ninds or dec{ging what to believe. The superintendents are also hierarchially
superior to everyone but the school board, but they must often conbine forces
in order to control a.erit{eal or maverick board. Likewise, ccalitions
between teacher leadership and superintendent are often formed in order to :
control school site administrators-~the superintendents seeking to gain
control or monitoring of teacher behavior, and the teacher leadership seeking

limitations or. the action of site administrators. This is an organizationally

inproper coalition, but a relati Jly frequent one.

Types of Coalitions. There are eight basic types of triad cqalitions
which have been observed in the laboratory and the field, the triad being
chosen as the simplist form of multilateral organizational form, and the one
into which multiple parties, combine. The eight are differentiated from one
another by the~re1ative strength of the coaliton partners and the predicted

N

coalition behavior of different parties. These are illustrated in Figure

51
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2.2, One of the most interesting and frequently found is the Type 5 triad.

It has a dominant member, A, and two subordinates, B and C., Power among them
, i
is distributed so that A is stronger than B, and B stronger than C, but the

red

combinéd power of B and C is greatér than A, Thus, there is a possibility of

a revolutionary coalition of B and C against A. There is also the possibility

»

of a conservative coalition between A and B to‘keeb C in line, and there is

-

the possibility of e. improper coalition between A and C, which undermines the

power of B over C. Since hierarchial organizations often display the -

L

characteristics of a Type 5 coalition, such an arrangement serves as a good

o % .
L

beginning point for our discussion. ' PR

o

The other aspect of coalition behavior that is germaine “to our dlSCUSSlOH

’,

of labor relations in education is the boundary coalition, a combination .that

steps over the formal boundaries of school organizations. Boundary spanning
coalitions éreatly increase the potential for increasing power on the part of
lower order participants. By going beyond the confines of the formal
organization potent coalitions can be formeo that would otherwise be
inpossible, Clearly, we 6bSérve these kinds of realtionships in the )
coalitions between teachers organizations and school boards, or between
teachero organizations and various citizens interests.

Sometimes boundary coalitions are necessary as an aspect of the
organization's functioning. Caplow describes such a situation in advertising

agencies, where the account executive must maintain a coalition with the

t
" executive of the client firﬁ.3o A similar situation is present for lagor b
relations specia11sts, who are ultimately expected to settle agreements, and
through the settlement process frequently assist thLir opposite number. Not

unsurprisingly, iao:r negotiators, like advertising account executives, are

52 | .
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fréquently ‘tainted with a slight tinge of disloyalty and the suspiifon iq’that>ej

they had only tried harder they could have served their employer béttert As

Wwalton and McKersie suggest, "the chief negotiator frequently faces a )

difficult s;tuation, "He is boxed in between the pressures stemming from his

*owa_organization and those from his opponent;'s."31
] * \

‘

Coalitions in Geperations .

° At the onset of the First Generation, a condition that administrators

L]

regard as a State of lature, the teacher organiiation either does not exist or

is so domesticated that is'does not functionally operaie as a coalition

partner. If the triad is one in which the combined influence’of the school
boaga and any other coalition partner could not defeat the management, a Typ; ‘to
k triad, thew management has no reason to héve a coalitign with any one. 1If
the triad is one in which the influence of management could be'und;rcut by
, - rebellious téachers, a Type 5 triag, then managenent is likely to attempt
; formation of a coalition with the “school board. (Shown schematically in
i Figure 2.3.) The Board an; the Admipistratioﬁ are joiped in a conservative
coalition against the possibility,gf citizen Rebels. In many cases the.
Administration faces a coalition betwgen Site Administrators and Teachers.
This coalition is often a long standing fixt&re of school district 1itz, and
the relative strengths of the part%é% ;ssurezthat thé Adwinistration can
dominate the ériad (a Tyée 4 triad) decpite the joint efforts of teachers and
p;incipals. The Teact .rs and Site Administrators, are, in turh, joined in a
conservative coalitioh against the possible meddling'of parents (ST in STP).

There are, of course, other, more complex,_coalitions that may face

Adninistrators as a function of the politics within an individual school

- ’ 54
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Figure 2.3

FIRST GENERATION
Board IRST GENERATIO

AB in ABC, conservative

ST in STP, conservative "
Administrat- ) .
icn

Citizens
(rebels)
Site
Teachet administrators ,
1eader )
e s prarents

Teachers

,

FIRST INTERGENERATIONAL COWFLICT

AB in ABC, conservative N
(at the beginning of the conflict) |
LC in BCL, rebellious
(in the middle of the conflict)
BL in BAL
(at the end of the conflict; former
members of C become members of B)

AS 'in AST, conservative
TP in TSP, rebellious
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Figure 2.3, continued
Gen

EARLY SECOND GENERATION

BA in BAC, conservative
(reestablished after teacher
organization legitimated)

BA in BAL, conservative
(established for collective
bargaining)

AS in ASL, conservative
(for contract administration)

LT in STL, rebellious

ST in STP, conservative
(reestablished)

Position of S is incompatible;
aligned with teachers in one
coalition and against them in
another. .

LATE SECOND GENERATION

AL in ALC, conservative

AL in BAL, rebellious and improper
AL in ALS, improper

BA in BAC, conservative

BA in BAL, conservative \\\\

c ) ST in STP, conservative N
Position~of A in incompatible; N
aligned with teacher Leaders in one
coalition and against them in another,
likewise with the school Board.

(o1
(=)
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Figure 2.3, continued
Coalitions in Geperations

SECOND INTERGENERATIONAL CONFLICT

BC in ABC, rebellious
(at the beginning of the conflict)
AL in BAL disestablished
(in the middle of the conflict)
AB in BAL, conservative
(reestablished at the end of the
conflict)
LT in LTS, rebellious
(reemphasized during conflict)
ST in STP, conservative

Middle» .
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district. Large, districts nearly always have a coalition of Site
Administrators that confronts the superintendent and sometimes dominates, For
reasons of clarity, these particularistic coalitions are not considered here
and only the most universal set of potential participants diagrammed.

Activation of the teachers organization changes the pattern by adding
another potential coalition partner. In the Figure 2.3 representation, circle
L pepresenting teacheq Leadership is activated. Teacher Leadership first
joins a coalition with Citizen rebels against the Administration (Lc in BCL).
That coalition is openly rebellous. There may also exist a coalition of
Teachers and Parents at the school site level (TP in STP), particularly if the
teachers have organized around abuses of administrativeApractice.

As conflict increases in the First Intergenerational Crisis, a change in
the composition of the coalition partners takes place. Parents, who may have
been activated in their coalition with the Teachers becone attached to the
citizen Rebels. They are the same persons they were before, but they take on
a different social role. llo longer are they simply interested in the
educationzl rights and welfare of their children; they have developed an
interest in the policy and operations of the school district. Through the
process of conflict, which the Citizen rebel -and teacher Leadership coalipion
is active in forwarding, the size of the Citizen group increases. It is now
able to make a direct attack on Board, either replacing it or causing it to
nodify its previous position toyard the teachers. Thus, the Citizens and the
teacher Leaders.aip come to dominate the triad of Board-Citizens-Leadership; a
successful rebellous coalition (LC in BCL). Because this coalition is

successfu) , there is a substantial replacement among the Boz °d members.,

Sometimes they are replaced outright, and our experiencé in the eight
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inpgnsively studied districts indicates that board member turnover is crucial
at tgis turning point in labor relations. Or board membérs change their
po;ition about accepting the presence and the legitimacy of the union as the
teachers' representative. For a brief period a coalition exists between the
Board and the teacher Leadership against the administration, which is pictured
as unreasonable (BL in BAL). The Administration is either replaced, or it
sues for labor peace.

The Second Geperation involves a‘series of coalition shifts. IHowever,
the shifts may not be rapid. The Board and the Adninistration reestablish
their conservative coalition against the Citizen rebels, which is not
difficult because the rebels having taken over the board, are now insiders and
no new external critics have formed. The Board and Aduinistration also form a
conservative coalition against the teacher Leadership (BA in BAL). This is a
part of the normalizat}on of‘labor relations. The teacher Leadership is
adnitted to interaction with_ the scnool ‘district, but with the assumption that
it will be aligned against the board a%d administration and working as a
unitzry body. The Administration also forms a coalition with'the site
administrators against the teacher Leadership (AS in ASL). The Administration
and the Site adninistrators both badly need this coalition. The
Administration needs the Site administrators to enforce the contract with
expertise and finesse; the Site administrators need guidence, technical
assistance and support fron the Administration, particularly when there is
labor trouble in the schools.

However, difficulty arises early in the Second Generation. Relations

between labor and management are often still tense, and therefore the process

¢ .

often disagreeable, Moreovér, relationships are often very rigid in part
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;ecause the adjustment to a rule-based mechanism is difficult for both '
teachers and administrators. They find themselves in situations in which the
situationally preferred solution to a problen does not match the dicatates of.
the rules. In addition the Site administrators are locked into incompatible
coalitions. They are part of a conservative coalition (AS in ASL) with the
superintendent against the teachef/Leadership. Sipul taneously, they tace
pressure from teacher Leadership and Teachers (LT in SLT) over the R
administra;ion of the contract. They also attempt to maintain a coalition
with the Teachers against the improper intrusion of parents (ST in STP). The
Site administrator thus is aligned with the Teachegs in some situations and
against them in others. This situation is highly unstable. One cannot
maintain a coalition partnership in one triad with someone against whom one is
aligned in another triad. (Or more direqtly: it's hard to keep your friends
if you two-time then.) ‘ ,
The pressures on the Site administrators formed by their incompatible
coalitions, plus the gnawing unpleasantness of tense rule-based interactions,
pronpts the search for acconmodative relations. Thus, as ttz2 Second'
Generation proceeds, a number of different working arra:gements begin to takq
place, and these eventually take the form of new coalitions.
A quiet, unspoken coalition occurs between the teacher Leadership and the
top Admihistration. The coalition is never acknowledged publically, and
seldom privaﬁely. The operative langauage in describing the coglition is
that, "we have learned to work together," or "we have found ways to be
mutually helpful." Specifically, Admiﬁistrators and teacher Leaders learn tq
work :cogether to keep rebellous Citizens from disrupting the school distriét

[}

or the labor relations process (AL in ACL). Whiie labor and management may

K
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disapgree on many things, they are generally united on keeping citizeﬁs out oy
involvement in collective Pargaining during the Second Generation. This
position, for labor, represents a decided change from the First
Intergenerational Conflict period when they went "public" with their

, conplaints in order to increase the strength of their organization. Now, in
the Second Generation, the teacher Leadership is quieter and frequently
helpful in securing school board candidates that support the chrrent
aduinistration., A quiet coalition also exists between the Administration and
the school Board itself. This coalition is Suilt on the ability to maintain
quiet and to make the school district continue to operate smoothly.
Essentially, the Administration is willing té exchange concessions to the
union in contract negotiations and in informal accomnodations Eor the union's
ability to maintain smooth operations of the school district. The union can
assist in smooth Operations of the district by moderating its demands, by
using internél means of dispute settlement aﬁd not seeking to make public
issues out of,grievances, by preventing potentially explosive neasures from
coming before the school board, and by enrorciné generally agreed upon rules
upon their membership.

The Adninistration sometimes also finds itself in coalition with the
teacher Leadership against the Site Administrators (AL in ASL). This unlikely
sounding coalition exists because principals are reluctant to give up their
working coalition with the Teachers (ST in AST). Principals, understanding
the technology of education, know that there is no fail-safe way to create

*education ﬁith bureaucratic rules, and they know that if the teachers are
aligned against a Site administrator, that careers can be both unpleasant and

short. Thus, they are frequently reluctant to implement or carry out the
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teacher control measures with the vigor that superintendents.would have them
carried out. Central office Administrators are willing to enter into
coalitions with teacher Leadership in order to gain é;ntrol over the actions
of their ﬁrincipals. Teacher Leadership is willing to join such a coalition
for the same reasons. The means that principals and teachers use to work out
their productive relationship in the schools frequently involves violations of
the contract or particularistic handling of teachers. That is, there are
attempts to reward and punish teachers on the basis of their performance or
the principal’s ¢esires that run counter to the contract. Sometimes, teachers
in schools specifically agree to these contract violations, but the.conflict
over whether or not the contract has been violated usually spills out of the
school and the into the labor grievance process. This is particularly the
case when a transfer-between schools is involved or when a teacher's ‘
assignment is in question. Both the Administration and the teacher Légderghip
need a better functioning bureaucracy, and both have come to realize tﬁe power
and importance of formal rules in normalizing relationships.

Once in a coalition, the teacher Leadership can show itself useful in
numerous ways to the Administration, through helping to solve small problems
so that the general quiet can exist

Ing_§gggn1;In&gnggngna&ignal_gni§i§ exists because the coalitions
established by the administration are incompatible., The Administration finds
itself in a coalition with the teacher.Leadership against ‘the Boara, but also
with the Board against the Teachers and against the Citizen rebels. This \
incompatible situation can exist only so long as there is no active

dissatisfaction with the school operations or performance. When opposition to

the Current operations or policies forms, the Citizen rebels claim that they!

62 \
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are being opposed by the teacher Leadership, and that the Administration is
assisting then improperly. They disclose the existence of AL in ACL. Even
tine appearence of this coalition becomes an election issue, and eventually the
Citizen rebels are successful. They gain in strength, and come to influence
if not'dominate BAC thus changing the dominant coalition in that triad froam BA
to BC, Once the dominant coalition in the Board-Administration-Citi;ens triad
becomes §gspicious of the superintendent's relationship wifg the Teacher
leadership,nit suspects that the AL coalition exists not simply to operate the
schools more smoothly, but also to thwart the will of the Board. It begins to
suspect that the Boards wishes in the BA coalition in BAL have not been
forcefully carried out.

The Administration finds that it must abandon its relationship with the
teacher Leadership, and the teacher Leadership finds itself unable to form a

continuing coalition with either the school board or the Citizen rebels.

The liew Qrder lloves Away From Conflick

As the new order is legitimated, the era of conflict comes to an end.
The ternination of conflict is signaled by a symbolic event which indicates
that the values of the old order have been repudiated. Establishing the new
order has 'wo effects. The first of these is privatization, erecting
pboundaries around the new participants as a way of declaring them legitimate.
The second is rationalization, establishing rules and structures that prevent
coqflict from again flaring out of control. These measures, as we suggest,
are ultimately unsuccessful in keeping ; rebellious coalition from forming,
but they produce thé appearance of stability and they can persist for a long

time.
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Enixagizaiign.’ Teacher organizations need privatization as a means of
guarding their status in the new order. Labor organizations in the United
States depend on ﬁhe exclusivity of their relationship’go the management as a
means of effecti‘ely répresenting the membership. New teacher organizations,
representing members for the fipst time, have substantial amount of boundary
building to do. Without exclusiveness in representation, the labor
organization amounts to very little. Its members are or can be constantly
approached by others. But the difficulty in the public sector is thét
exclusiveness does not provide for exclusive arena access by the labor
organization. Schoo. voards continue to be public bodies and can be
approached by any interest which has stakes in the running of the schools.
The only place where the teachers organization has special, exclusive arena
access is in collective bargaining, where parents, legislators and others are
barrgd from arena access even though these "outsiders" to the labgr prozess
can still frequently achieve status in the agenda. n.

I; order to be efféctive, privatization must subsume the ability of the
new order to control the agenda as well as arena access to decision points.
Privatization does not stop disagreements among those persons or organizations
in the dominant ;oalition, but it does limit wh;t those disagreements will be
about. Holding the coalition together requires that potentially devisive
issues not be raised. Thus, in one school district, a second echelon central
office adninistrator railing against the poor performance of some of the
district's teachers and management's inabilit& to get them to perform. Yet,
when asked why questions of teache: evaluatidn had not been addressed or
incentive scheries been proposed, he replied: "I don't think that would be

appropriate here." Indeed, it would nct have been. A movement of the
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adninistration toward hard-nosed evaluation of teachers or toward an
unorthodox incentive system would have signaled to the teacher's organization,
that it was time to fight. The adqinistration had been through several year;
ofzcontinuous strife with the teacher's organization, and the symbols of
legitimation had only recently becone apparent whenhmanagement and the
teachers organization changed leadership in' a short pefiod of time. In terms
of the maintenance of coalitions, management felt ther; was more to gain by
joining with the‘teachers in a Second Generation coalition to keep the

institution stable than there was to join a coalition with the critics of

education over scrutiny of teacher performance. Just as the rise of conflict

and the delegitimation is necessary to replace the old order takes place, a ~~ %"

recognition that the new coalition.is legitimate is also necessary. Continued
existenc? is lhe hallnark of that legitimacy, and thus the means of
establishing boundaries aro;nd the members of that legitimate coalition are
inportant.

llaintaining and securing the boundaries of the coalition requires that
neans must be found to prevent potential conflicts fron spreading.32 One set
of techniques is aimed toward the challenging group, which must be discredited
or rendered inpotent. During the First Generation, labor le;ders, who are
then unacceptable challengers, are "crazies'"; whereas during the Second
Generation these sare persons become "people we have to work with" and
citizens who wanted to intervene in the school labor processes are attacked as
"1imosine liberals," and "social engineers."

The partqu in the dominant coalition also reinforce the belief in their’
own legitimacy by mutual récognition, giving complements to one's opposite

party in negotiations, expressing appreciations and reciprocating favors.33
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Thus, it was very important in one of our school districts that the

.

superintendent was asked to attend teacher organization year-end banquets

after the district had passed through several yéars in which such appearance

would have been unthinkable. )

Y

At least as widely used as attacks on challenging leadership are means of ’ \

keeping issues from expanding into coalition-threhtening conflict. These

&

- techniques include hearing the opposition, providing controlled channels for
dissent, and prov1d1ng a token response to any challenge. Also, new
sub-organizations can be created to "haane" the problem, thus iSOIating it

fror the main functioning of the organization. Disturbance§ can be

anticipated and met by measures to émooth them. Perhaps nost damaging to a

o .
potentially conflictual issue, the existing coalition can co-opt the symbols

i

»

of the opposition. Thus, management attempts to sieze the fiscal
responsibility label from taxpayers associations, and all concerned parties
grab for the role of doing "what's good for kidsl"

Finally, there is the protest of constraint, the image of being bound to /

t

a course of action, “that the power to constrain an adveréary may depend on

[

the pouer to bind oneself.“3-"$he reply, "I would like to help you, huteeso™
is relative1y~common in public schools. However, we found that in the’

schools, constraints based on the labor contradF become breeding grounds for

’

further dissatisfaction and opposition. It is quite dangerous for school

i
i
'

officizls to plead that they cannot accomplish some educational objective or
offer sone service, “because their union contract won't let them." The image .
of an adminiﬂtration held seige by the union becomes one of the elements for

expanding the conflict in the Second Generation and initiating the Second

Intergenerational Conflict. . !
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Rationalization is'the second aspect of leg;timacy. Rationalization
places a h;gh value on the management of conﬁ}ict as opposed to the management
of organization processes, and it relie; heavily on procedural due process as
a peans to control anbiguities and minor disagreenents within the newly,
defined social order.

The new order gained.office, in ﬁert,‘bgeause it prom}sed-an end to overt
conflict, and thus it is relucta;lt to expand co&ict again, once stability is,
gained. There are several exanples of*union leadership, newly elected, on the
basis of "getting both sides talking together again," and similar examples are
present in manacerial circles. All parties to a dominant coalition accept the
fact that conflict c&n be harnful. To a union that is struggling to be - "
accepted, a strike is'a miséiohary event, an exanple ofﬁsocial protest which
validates itself. Hovever, to an.ongoing, recognized union that has a
legitiﬁate status as the ewployee representative, the stelke represents tﬂe
potential for loss. If the menbership's expectations outrun those results the
leadership knows are achieveable, then the potenéial for an interndl challenge

S~ 8

to the union leadership is set.

The structuresqof labor relaeione are also designearto contain conflict.
Grievances are substituted for workplace disputes and wildcat strikes of labor
relations are aiso designed to contain conflict. Grievances are ;ubstie;:ed
for direct acts of protest. Bargaining itself becomes more of avgame and less
of a revolution. MNegotiators create social roles for thenselves| and for their
counterparts, and those role obligations cast bargalnlnb into a/normatlve
style, which is one of the characteristics of any particular sqhool setting.,

<%

ven strikes can becone partially routinized. A quite common %nterview

response was sonething to the effect that, "yes, we had a strike, but it

-

®
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didh't mean much;.we just hqd to let the radicals blow off some steam before
we set}leé." Strikes Egcome ritual compliance. As one informant put it when
describing a school dist;Tbt with long standing bargaiding relationships and a
reputapion for repeateé walkouts, "Up there, they strike first and ask why
later." Finally, the union's position is rationalized and supported. Forms-
of union secum?ty are common in statute and contract. Aithough all state,
statuies that permih'elecﬁion of unions alsé allow for their decertification,
deoing a union is not a simple matter. Indeed, it was the intent of labor
statutes to Qrovide stabi}ity in employee relations rather than turmoil, and
thus the incquent union is usually.protécted from challenge during certain
periods. In addition, its exglu;ive representation pdéitidh'is frequentlyo
recognized in Eontractual\organizélional security provisions which provide for
mandatory support of the union (agency shop or maintenance of membership) and
a deroll deuuctlon of dues.

"hen thF existence of the union is recognlzec as being an obJectlve
rcality, then the cycle of contlict is over. But changes in the social order

~

contLnue throu&h interaction between the parties.
« @ \
The Int tionist I tiv
The Interactionist Perspective places deep emphasis on the social process
xathér than on structure and on the relative freedon of groups of individuals

to overcone and alter structural constraints through interaction. This

'perqpective is heavily identified with the work of George Herbert Head, Robert

'Park and Herbert Blunmer and Anslen Strauss among others, and generally "the

Chicago school of sociolog, Generally it holds that social structure is

“ difficult to understand without recognizing that it represents an inter-lacing
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of separate behaviors among individuals. Thus, in our bargaining studies we
spent considerable time and attention attempting to make sense out of the
interactions between chief negotiators with ‘one another, between school
superintendents and teacher leaders, between sqhool board members and both of
the former., Although we spent relatively little time in classroom observation
or school-site analysis, our experier es there combined with the literature on
teaching and bargaining have impressed us with the ability of rank-and-file \
teachers to alter the meaning and enforcement of the labor agreements. The
real impact of labor relations has to do with the way in which contractual \
agreemenﬁs are reincorporated into the organization and expressed in classroom
bghaviors.

The essaential argumeut of the interactionisp perspective is that these

N\
behaviors are strongly attached to symbols, and that although the behaviors

pmay change but slightly, the symbol attached to behaviors changes. As a
result the social order can be altered even though formal changes in the *
organizational structures have not been changed. For example, the principal’'s
"tours of the schoo: buiiaing may carry with them the symbols of distrust and
pettiness, they may be associated wfth tigﬁlnesa of organization, or they may
be taker cs an interest in the work of teachers gnd the problems they face.
Sometimes structures are addee or altered, as in the development of labor
relacions specialists in school distriects. But more frequently, fami’ ar
changes take on different meanings. cimilar structures for interaction, such
as those for the arbitration of labci- grievances, can convey highly diverse

meanings. An arbitration decision in one situation may represent only its

face valde--the ajudication of a dispute over the rights falling within the

congract--wherein another setting a grievance may represent a symbolic change
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within the organization's control structure.
But just as interaction leads to change and adaptation, it also leads to

stability or expectations,of stability. The concept of social role is key to

r

interactionist thought, and taking on a social role implies expectation that

one's opposite party will behave in an expected manner. Thus the definition

f

of social role becomes a matter of reciprocity.f As roles stabilizé‘they have
a tendency to-for: what Strauss, in his argunent for a negotiated order,
called the negotiations oontéxt.35 They become bart of the structure of the

nepotiated setting.

Vi i ha 2 5ocial Order ¢

‘lieaning changes: f
While the perspective of social orﬁer research has not been
, overly well formed, but its basic ;dentifying characteristic

: is clear: ‘

in the case of negotiated order th%ory the individuals iﬁ
organizations play an active, self+conscious role in the
shaping of the social order. Theiri day-to-day interactions,
agreements, temporary refusals and changing definitions of
the situation at hand are of panamOXnt importance,

In contrasts to structural or bureaucratic theories of organizations, social
order théorists downplay the importance of st ict rules, regulations and a

hierarcpial chain of command. The informal stﬁrcture tends to act on the

formal gtructure, and thus power is not absolute or constantfover time.
One of the ways in wgﬂch the social order j¥ renegotiated in everyday
working life is that the s&mbols attached to partxfular events changes over

tine. The category of evegt may remain the same, but the rneaning of the event
_changes, and thus the definition of who and what ar influential under what

RN

circumstances. For instance, in the description of &he first labor strike in

| \

/
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Homestead, for instance, it was clear that the essence of the disagreement had

to do with revolution. The labor organization there was attenpting to define

- oy .

itself as a new and openly threatening body to the existing order. The.
existing order was represented in part by the structures and persons holding
offices; that is, the school board and the existing superintendent, and in
addation, the exi§ting order was represented by a revolutionary concérn over
who had the rights to enter the arena of decision making ih the school
district. There was relatively little educational substance in the Homestead
strik;, rather the question had to do with the legitamacy of persons. The
symbols were substantially different in the second Industrial City Strike. In
this situation which occurred after some ten years of union domination in the
district, the guestion of the legitimacy of the teachers; organization and of
its access to the school board and the superintendent was not a question.
Clearly a question were some specific educational objectives and the question
of policy leadership within the district.

Syubols of a grievance change also. Processing grievances is about a
great deal more than assuring conmpliance with the contract. In the Palermo

district, for instance, the processing of grievances took on important v

adrministrative helper functions.3! The use of the administrative office from
"

the Central Office provided training for both embloyeés and ﬁore particularly

school-site principals in the administration of collective agreements. His

presence also served as a comnunicative device for problems which occurred in

the district and which needed to be brought to the attention of the central

office.

By way of contrast, in the Homestead district, grievances were used as a

way of showing the potency of the teacher's organization and thereby
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attracting members in a s;tuation where there was a strong challenging
organization at least the possibility on a continuing basis of their being a
strong challenging organization. ‘Grievance victories were tauted as "wins;"
there were visible demonstrations.of the service of the teachers! organization

to the membership.

Stability Reinforeed Through Secial Roles

Among the most stabilizing functions of the generations within labor
relations is that for at least a brief period of time, and sometimes for
several years, the social roles of the various actors become stabilized.
People take on social roles essentially through adaptation and reward. Thus
the model of the role episode is similar to the model of Skinnerian training
or adaptation in the pigeon T-maze experiments.

As we noted earlier we found two dominant bargaining styles--dist}ibutive
and integrative.38 Distributive bargaining involves a zero sum game. The
shares tnat are to be distributed are not thought to be expandable by either
party, and the only question is which of the parties will be most successful
in collecting the larger portion., In the words of one of our negotiators who
reflected on his experiences, "we bargain; they collect." Integrative
bargaining envisions an expandable pool of resources and carries with it a
statement of faith that there are collaborative ends in the Largaining
relationship. As one night expect, the strategy and tactics of integrative
and distributive bargaining are quite different. Integrative bargaining

requires high levels of trust; distributive bargaining does not. Integrative
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bargaining requires that the parties freely share information so that new
alternatives may be discovered and solutions to problems previously unknown be
advanced and agreed to. There is an expectation of discovery. Cdﬁversely,
distributive bargaining treats information as strategic--words not to be
squandered and to be released only when there is the possibility of creating
gain by the use of information. Partly to achieve.control over information,
distributive bargaining requires that the parties maintain tight internal
control. Strong leadership is necessary to prevent the other party from
ndriving a wedge" between the parties. Information is restricted, and a
predﬁum is put on dutifulness as opposed to ingenuity. Distributive
bargaining also requires a high level of commitment. One has to, in
bargaining terms, stake a claim to a particular area or goal and appear to be
firnly comnitted to it even if, the end wmay be self harmful. As Schilling
noted in his' elassic essay on‘bargaining, one of the greatest powers in
bargaining is that of being able to bind oneseif: "the sophisticated
negotiator may find it difficult to seem as obstinate as a truly obstinate
nan. If a man kgocks at a door and says that he will stab himself on the
‘porch unless he is given ten dollars, he is more likely to get ten dollars if
his eyes'are bloodshot."39

A distributive style leads G€ a formalization of relationships, a
splitting of shares and a reinforcing of the internal bureaucracy in
organization. The parties may be either weak or strong, but what they do they
do lergely by themselves. An integrative style leads to frequent )
interactiqns; trust, a perception that the union management relationship is

useful and upon occasion even to genuine interpersonal 'liking between the

individuals involved. Palermo offers us an example of the gevelopment of
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reasonably close relationships in a situation where hostility had reigned only
a few years before. The superintendent and the chief executive of the
"teachers' organization are still a bit leary of each o*her, but they have

-

found that there are nutual benefits involved.

-~

Stability of personnel and the establishment of roles eventually leads to
the reestablishment of loyalty, of course in varying degrees, of parties in
the regime one to another. School superintendents and union leaders actually
becin to feel a sense of diffuse involvement with one another, a desire to
protect and to maintain, not simply the existence of the other organization
but main.ain the existence of the regime with which they are interacting.

Thus, it is of some concern to teacher union presidents when a superintendent

with whor they have had long relations finds himself in difficulty with the

school board, and by the same token it is a reason for alarm on the part of

school superintendents to find that the current leadership of the teacher's

organization is under fire from the nembership itself., This kind of loyalty
can be exhibited in the Riéerview case.

Loyalty also exists between teachers or teacher leaders and school-site
principals.uo It is the existence of this loyalty and stability that %n part
sows the seeds of discontent. They become, in the context of our conlict
paradigm, that improper coalition. It is around the improper soalition that

organization of dissent takes place and eventually the conflict paradigm comes

to rise and to swamp the existence of the highly cooperative relationships'

which may have been built up during the periods of the generations.
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We have layed out two processes--interaction and conflict--each with its
own intellectual history and researcﬁ tradition. Individually, each is a
powerful shaper of school organizations, but it is the cycling back and forth
between the two that gives educational labor relations what we believe to be
its unique cast.

Perhaps because of the extreme decentralization of education in the
United States, some 16,000 school districts, school districts are never T;r
fror their environments. The political, social.and cultural world that exists
just beyond the bounds of the formal organization is easily activated. School
syste?s operate within what some writers have called a "zone of tolerance" and
others ccil their culture, limits which if passed cause the activation of
"outsiders” external to the school bureaucracy, and as we have earlier
sugcested, the reformation of coalitions that affirm or deny the legitimacy of
the current leadership;ul

Uhen that structural leadership is changed, through repoval or
replacerient of the schoo. boardj the superintendent, imporéant chief
negotiators or the leadership of the éeacher organization, the nicro level
accornodative relationships are dashed also, or at least altered. The shift
in coalitions and the rise of large scale public conflict puts many of the

smaller negotiations in their proper perspective. As one observer of the

negotiated order literature noted, "they are highly restricted, shallow, and
42
n

at times very BSuperficial or temporal in nature. . . .
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_ In tAFS chapter and the following one we describe the evidence for the

o}

eiistence,\f generations in labor relations in public education. The original
concept of the generations came érom the case~study Sites, wpere we were
involved.for up éo 18 months. Thus, much of what we attempted to do at our
survey sites Vas to col}ect those data that would hélprqggfirm or deny the
existence of éenerational development, and which would expand our vision about
how a broad r\nge of school districts operate whgn

. {
j Changes inithe primary variables signal a realignment of coalitions which

their teachers organize.

are involved in \triggering events or persons as labor relations moves from
\ y

s
- .

. generatioén to gereration.
The First Generation: The Rise of Teacher Voige

It is heﬁe tH@t the angry teacher started. Every teacher leader we

. i
talked to throughout the length of two states, every one, had a story about a

particular nmoment when they were converted from "just being a classroom
i
teacher" to being a leader of teachers. Individual teachers chose to voice

thei} concerns. The, stories vary, but they all;have the same effect of almost
5, y

]

¢
relééious conversion: | I
i

? Willard McGuire's Story. [McGuire is the president of the
National Education Assoication] It was in the spring. I -
} hadn't been teaching very long, and the school board made
! its decisions about salaries for the next year. Two friends
of mine that were in their third year of teaching were not
given tenure, and there wasn't any pretense that they were
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not needed next year. It was just that the schoo)’ board 1
didn't want any more tenured teachers. One of the teachers {
who was a friend of a board member got the largést raise. j
The rest of us got a middle amount, and the old ag teacher
who was about 55 at the time got a tiny raise because the
school board knew he was too old to move on-to a new Jjob.
' Raoul Teilhet's Story. [Teilhet is the president of the

California Federation of Teachers]. This whole thing
started over textbooks. Max Rafferty was the state school
superintendent, and we had this awful high school social
studies text, unbelievably naive. Our activity started when

= a bunch of us gathered together to try to use another one.

These are not evénts of heroic events. They take place within the framework
of everyday life in schools. &hey take place iﬂ response to person-based
authority, VWeber's traditional model. What rules existed often folloged the
precepts of Gouldner's mock bureaucracy or his represéntative bureaucracy.
Superintendents in this era were freqqently referred to as patriarchial,
benevolent despots, autocratic, and most oftgn as paternalistic. Whén teacher
leaders found their voices, superintendents/were also seen as the targets. "He

\ D
controls the poard." [C:19:T] (The coded yotation following each quotation

indicate§ the state, California or Illinois; the district, a nominal number

indicatihg the-district, and whether the comment was from a Teacher,
Superintendent, School Board Member, or.zrincipal.)
: AN
\

~
AN

Statutes, Issues and Persons as Catalvsts

Typically, the adoption of collective bargaining as the mode of tedcher
representation cane about because of three caEalysts, either acting singly or
in combination: first, the passage of statute and chpiescence in its wake,

logrolling of a sort; second, an issue, such as the lack of a salary

increase; third, a person, such as a superintendent around which teachers

organized in opposition.
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In some places the acceptance of bapgaining'was virtually hithouﬁ overt
conflicﬁ, either because it ;as perceived that the law required;bargaininé or .
that it was perceived that to fight bargaining was to invite un;anied
confliét. "je felt we should gcomply and.conform to the whole ;é;e of :
bargaining throughout the state, to be in line with it. We didq't feel_we'had
mucﬁ choice about it.r. . " [C:29:B] Even in situations where the

' superintendent and boaéd personally saw no reason for the teachers to engage,
in bargaining, they followea'the request for bargéining, "becagse the CTA
seemed to want it." [C:21:S]

Change Eécause of enabling legislation was most clearly seen in ’ .

Califorrdia districts, but in both States there was an acquired learning about

teacher orgénizations that Had,taken place over a number of years. In A

Illinois, the learning had more to do with copying other districts that had
engaged in labor relations and giving voice to one's complaints. In

Qalifornia, districts were brought %o the point of accepting labor contractual .
bargaininé bé;ausé they had a meet-and-confer statute for 10 yea}s before, and
that there had been mutual socialization to the process of discussing putting

rules down on paper. This practice changed the nature of the school authority *

systen. ,
The Vinton Act educated the community end the administration . ~
and the school board and primarily the teachers on rules, on’ .
responsibility, on rights, on all the codifying legal

mandates, so that you tell a teacher now or discuss

something now such as evaluation, and they all know that May

1 is the deauline of the Stull Act by which evaluations must

be finalized and there's no longer any doubt about who's to

blame if something doesn't get done.

Many districts expected little change., School boards and supeyintendents

had met informally with teachers about salaries before, and they did not

' X .
>
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expect that bargaining viould be much different. In some cases they were
right, at least‘temporarily. One rural California district appear;d girtually
unchanged even through it had carried o? bargaining for four years. when
asked for a coéy c7 the contract, ‘the secretary responded with heE-;ni§ copy,
the signed original contract. In four years no one had ever had reason to
make a copy.[C:21] However, pacific employee relations should not neceséarily
be associateawaizﬂ_ﬁmall, rural school districts. /Less than five miles away
from the district that never copied its cont:act was a two-school, 175-student
district with z serious labor confrontation between its sik teachers and the
district. The full paraphernalig of high confli-t was apparent--picketing, -
television cameras, newsletters knoéﬁ\as "hit sheets", and active teacher
campaigning against the current board and administratioﬂs [Cc:25]
School’;;ecutives, particularly superintendents, were frequent organizing
targets. Vhile it is true that teacher organizations engage in npainting the
devil".as a standard organizing tactic, the develbpment of activism appeared
as much more a function of local situations and organizing than‘i£ did as g,'
function of assistance from state-wide teacher organizations and the presence
of teacher organization staff members, who were universally' known as "outside
agitators." 1In retrospect, board members and superintendents tend to agree
that the adninistration was indeed the target, and sometimes a justified one:
. . . in '67 it looked to me like there had been Some

fairly militant, tough administrators who had not done their

work in terms of finding accommodation for tecchers. And

that the teachers sued for attention through u strike and

got a concession [recognition] that was given . . . bY the

president of the board almost all by himself. [I:15:S]

bne of the reasons that Dr. [Jones] was brought in was to .

. . ramroad through this desegregation program. ‘He made it

clear that he was in charge and running the shop. If I'd
been a teacher and heard his introductory remarks to

83 .
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teachers as they were reported to me, I would have left the
room and tried to 6{ganize teachers. [I:3:B] ‘

1

\ \
It was not alwaysxthe adrinistration alone that was organized against, In one

\

district, the newar teachers organized against the older ones aloné with a

v

\

principal who had been in the district for 41 years, ;

\
'The radical leadership of the union are the kind éhat never
nad an opportunity to be heard. They are always suspect [by
the principal], always wondering whether they'd get rehired
or not or whether he's [the principal] going to step into
their classroom at any moment and jump on them about
sonething or the other.

Well, they are the ones who are the union leadership.
4 They're the ones that spend many, many hours in the
' superintendent's conference room discussing everything they
want about working conditions, etc. And after the old guard \
kept Voting down tl.eir contract, the next contract they
wouldn't let the’ old guard vote any more. [Whether this is
literally true is not clqar.] They had copies of their
contract proposal made up, passed them out to all their
gerbers and said, [to the rest], "By the way, if you want a
. copy of this you can buy it.® They were in their glory and
' ; ) he spotligkt. They've got a position of power, of :
: Eeadership, of influence. So, I would say that is the big
hange. [C:23:S], !

Sordetimes an jssuye rather than or 1isi addition to a person acts as the
trigger to activism., In one district it was lesson plans [C:23:T]; 1In anotﬁer

it was English classes of 42 students [C:22:T]. Frequently it was salary (25

|
ﬁercekt below the state average) [C:22:U], the lack of a raise [C:21:T], or

hhe perception of being "overworked and und¢rpaid"x[1:16:T]. Financial
,4i;§g§§, or programmatic ones with fiscal consequenées, were frequently
shrouded in disvrust. That is, when teachers started asking questions ’hey |
found the answers either hard to understand or hard to believe. Consider the
following from a board president in a district where the union organized
partly around the district's one and two pei‘cent salary increases and huge

; !

buildikg fund:
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I think the superintendent got them into more trouble than
they got themselves by making the budget difficult so nobody
could understand where we were at or what was going on in
the district financially. The teachers were screaming there
was money and he would insist there was no money and so on
and so forth.. . . one of the first things we [the newly
elected board] insisted 6n was that we understand every line
in the budgct and that the public understand it. [C:23:Tl.

A change in personnel frequently acted as a'trigger. In one small, rural
district there was an older teacher affectionately called\"Mother" by the
other faculty. According to reports, she had determined that a teacher's
contract was not necessary, and the other teachers went along. tthen she
retired, the first contract was negotiated [C:15:T]. More frequently, a group
of new teachers was hired, such as in the small Illinois district in which,
the triggering event was the hiring of 1i new teachers who persuaded the older
ones to push for recognition, for less paternalism. At the beginning, the
young female teachers who tried to negotiate were not taken seriously. They
were expected to take notes, make coffee, and were disparaged by the
superintendeht. This eventually led to picketing and other concerted
activities [I:9].

Along with the emergence vof teacher activists, came the development and
recognition of teacher leadership. In some situations this change came about
through a recognition of state and national teacher organizations as important
bodies that teachers ought to listen to. School executives, in particular,
attribute the growth of teacher leadership to the teachers "paying attention
to the union" [C..:]. However, more frequently, the change in leadership is
attributed to a change in the leadership of teacher organizations. The

language system of school people tends to choose words of movement: "young

active leadership” [I:15:T]; "1od‘percent militant membership . . . most able

leaders" [I:9:B].
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Changing superintendents can also act as a trigger. A pattern of trust
and accepted relationships that exists with superintendents sometimes breaks

down when a replacencnt takes office, and patterns of behavior that were

accepted or tolerated before, no longer are. A union president in Illinois

coupled the addition of new teachers with the change in superintendent as the
events that propelled the teacher organization to ask for its first "rqgl
contract," to replace the loose agreements‘it\had theretofore sought:

That was also the time we started changing superintendents.

So we more or less went on -he defensive to try and protect

wnat we had. The previous superintendent [had] nothing

written down, and that was fine. Ve did not know who was

coring in and . . . C.K. we have this now, we do not want to

lose it « « o [I:13:T].
The‘innumerated list of things that the teachers didn't want to lose included
leave days, sick days, salary schedule, class changes, pay for going to
graduate school. Ironically, in the following years of bargainig some of
thel. were explicitly traded away durirg negotiations.

/-
Injystice 2
Injhstice is frequently cornected with salary; not so nuch an absolute
salary, but a perception that a norm--frequently one informally
established--had been violated. In one district teachers became nilitant,
mabout two years ago when they pave the adninistrators two percent more than
s

the teachers . . . Right then the teachers started getting mad." [C:24:T]
Interestingly, in the same district, the layoff of 175 teachers because of
declining enrollnent and declining revenues, was accepted by the teachers with

great frustration but witn no particular feeling of injustice. The

superintendent said, "I'nm surprised that this school year is ending so
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quietly. This shows a lot of professionalisn on the part of the staff, You
knou,\175 people virtua.ly layed off in two years and no end in sight, its not

a very charning perspective particularly for the younger people." [C:24:S]

; The i * Ragical Lead !

LY

The First Generatién draus to @ close when teachers break a cultural
taboo about the way "in which teachers ought to act." Unteacherlike action
nay take the forn of ask{ng for things in the labor contract that "good"
teachers shouldn't want, such as specific hours of work. Or the action may
involve behavior, such as strikes, not associated with legitimate teacher
roles. Vhat follows ié a period of nutual delegitimation. School executives
and board merbers consider teacher organizations as improper constructions
that either do not represent the will of the "really dedicated" teachers or
which is being lead by "radicals", "outsiders," or both. Teacher leadership,
in turn, actually becomes nore pilitant--frequently abrasive in tone and
languace,.and bold in undertaking actions that would not have been considered
only years before. The ;egitimacy of managenent is called into gquestion.
Sonectines it is publically asserted that "t;is place ébuld run fine without
prinecipals or super{ntendents."

Passape into the first conflict period is frequently signaled by the
adoption of ;ollective bargaining as the form of interaction between teacher
organizations ‘and school districts, hni;jh1§_1a_h1_ng_mgana_nnixgnﬁallx_&hg

gase. Quite frequently, the change fron non-bargaining to bargaining status

takes place quietly, as noted above, and the erisis occurs later-~during the

. - 87
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negotiation of the first or subsequent nontract,

[We had] a very simple recognition agreement (in 1965) but
it was a written apgreement . . . and we were one of the
first. But we got into a more sophisticated agreement
later, in '69.

However, the district did go through a crisis a decade later, As the
superintendent reported: "le had a long, draQn-out, he;ted ba;gaining when
they brought in a big [state teacher organization] master contract package,
and our present contract is shaped around that. They did negotiate major
changes." [I:21:S]

School boards, particularly in blue collar towns, aﬁq of ten receptive to
the idea of unions as a way of "spelling things out", of rationalizing work,

-

or of recognizing the inherent right of workers. to organize., Even in
relatively small towns with close-knit social systems, this appeared to be

true:
&>

L. The teacher formed a conmittee and came to the board and
said they would like to negotiate their salaries and the
board said fine . . . it's just a close little family
here.

Q. There wasn't the sense that father's judgenent is being
questioned?

t

A. Oh, no; we all uncerstood the fact that they would like
to have more say as far as salaries and things like
that, and when they asked for it, we gave it to them. I
believe that there is a place for negotiations between
the board and the staff [IX:13:B].
In white collar towns, there was less understanding and frequently the
ideological opposition to the idea of unions. In rural towns, this

opposition was sometimes extreme, the polar position probably being

represented by a farmer board member in an area o{ California where the United

Fari Vorkers had been actively organizing, During an interview, he stopped
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the flow of questions midstream, and slammed his fist down on the restaurant
table where we ;ere meeting and shouted: "They're all bandits: anyone who
would ask a public school for more money is a bandit" FC:ZS:B].

The irony of the ideological support for unions in blue collar towns is
that there is also a firmly fixed notion of what workers are like and 2n
ideﬂtificétion of teache;s with that idea, Thus, blue collar towns, more than
white collar ones, tend to resist the expansion of the subjects of Bargaining,
or penerally tend to be unsyrpathetic with the pleas of teachers thaé they are
being overworked and underpaid. "Sure ghey don't make much, but it's not like
working shifts [in a factory]," noted one board member [I:Tipid Village:B).
One of the nost hostile board members toward teachers we met was a business
acent for the electricaiiworkers union local. Ile thought that the teachers

were illecgitinate because they asked for a share {n deternining how the school

shoulc be run, souething that "real workers don't ask for.

Alternative Patierns

Ccecasionally whHen the First Intergenerational Conflict begins prior to
official recoynition, there is an effort to stop the.union;zation procdess, bug‘
only very occasionally. The process of active opposition has taken place most
frequently in Illinois, where there is no statutory requirenent that teacher
organizations be recognizéd as bargaining agents if they so wish. Thus,
frequently, a concerted activity, such as a recognition strike is required to
deonstrate teacher solidarity, but the presence of the strike itself violates
taboos on teaéher behavior,

Quite infrequently, school board and superintendents decide specifically

that they will engage in a canpaign to defeat collective bargaining--in

89
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California an active "no agent" campaign. One California district became
Guite notable for having done this. The superintendent reported that, "We
immediately decided that we were going to try to talk to teachers, try to keep
collective bargaining away, which we feel is an adversary position, and we
were going to sce if we could depena on our past established
conpetency--dealing with each other and the team work concept--to avoid
collectivg bargaining" [C:5:S). The district had decided on a list of
specific foals, the predomninant one being the improvement of reading scores.
Schooss are run on a highly competitive basis with inter- and intra-school
coupctition for spelling, reading and other scholastic skills as well as the
lore traditional athletic competition. The superintendent, who is known as
"the general™ conmands an "army" of soldiers all deployed around specific
targets. The language of the adrinistration was rife with metaphors of attack
teans, blue sqguads, red squads, and the nurse corps (special education)
designed to patch up the wounded and get them back into the war on illiteracy.
In this etvironnent, collective bargaining was not readily accepted, and thus
far the superintendent has been successful in satisfying the needs of teachers
in such a way that a militet organization never forued.

liore freguently, the lack of union fornmation is one of direct
relationships between superintendent and teachers, which is often, in turn,
associated with school district size. As a board member in a aistrict of 36

teachers put it: ?

I think that (roney is) a silly issve anyway . . . you take .
a look at the salary range for a county, which is the only -
thing we can compare (the district) with . . . and the
spread is only plus or ninus 10 percent. The remaining
things have to do with the education process. I have a
feeling when a district gets to a certain size, it doesn't
work like a town hal)l democracy anynore. I see board
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nembers (from big districts) and they have a set agenda, and

the superintendent presents a set agenda and they accept or

reject . . . and that's all they do. Rarely does the

superintendent enter a classroom in thgse districts . . .«

there's lots of bureaucrats at the top [I:17:Bl. |

In our sample, there have been one or two other dranqtic cases of
deliberate organizing styles in which teacher organizations have real
authority but\go not rely heavily on collective bargaining or affiliation with
state or national teacher organizations. In one distriect, the teachers
organization\has not sought bargaining because it has a strong,
university-st%le faculty senate. The senate has real authority over the
curriculuml/dad nore importantly it carriés the educational ethos of the
conriunity, one which has a tradition of support for public education and for
}high standards that spans more than 60 years., It is the type of plac; that
?llous the president of the senate to say without exaggeration, "When a new
superintendent comes in, we have sone rough times. Ve have to educate him.
Sorietines we have to tell hinm 'that's not the way things are done around
here.! Sonetires we have to tell him three or four times, but event&ally he
listens" [I:12:?]. |
TIn tuo-other districts, the superintcandents have developed’such rich,

diffuse rclationships with faculty organizations, that the collective
barggininu aspects of that relation;hip are barely visible., In one, the
teacher organization is run as 4 local, in another it is affiliated with one
of the nztional teacher organications, but is fiercely independent in its
actions and policy setting [I:8; C:31]. There is a tendency in the labor
literature to deseribé such operations as "company unions" because they often

appear to be dominated by the manasement or, at least to appear to share

*central goals and operate without rancor. Hle are persuaded that this i's not
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the case in any of the three districts considered heré. Faculty in all three
have substantial amounts of individual autonomy, substantially more
independent ability to determine curgiculum and freedom of movement about time
on canpus and related affairs than do .teachers in many stroné‘bargaining
districts. loreover, their organizations are vital and stréng‘aqg powerful,
They have sinply followed a different drunmer, and circumstances have
perriitted the growth of such teacher organizations. .

There have also been districts in which changes in the administéation
defused the drive toverd collective bargaining. One teacher representative
froin a non-bergaining districg reported that the appointing of a new "fair,
consistent" superintendent had stopped any enotional appeal that the teacher

organization uwight have had and that employee relations in the district were

the best that they had been in a decade (I:27:Tl.

The Painful Zstablishrent of Teacher Orranization Leritinacy

ihe aforenentioned efforts at stopping unions are rare. The statistics
on the unionization of school districts, wh;ch show that over 90 percent of
the districts with rore than 1,000 students are organized, show at a glance
that the nore usual pattern is to,adjust to the presence of teacher
orsagazations. The process of aéjusting is frequently prolonged and painful,
The story of the¢ initial adjustment and eventual legitimation of the teacher
organization is the story told by the First Intergenerational Conflict.

Board nembers, at first, feel enveloped with conflict and the breakdown
of old modes of communication. Their nearly universal perception is that‘most

of the teachers don't really want collective bargaining, and that the tensions

produced by bargaining are quite haruful.
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o

speak to you personally," but they can't. Some say,
"[Susan] this is dumb . . . let's do this and that," and we
could [in forher times] say, "yeh, let's do that, that, and
that," but [such a conversation would be] committing a wrong
if i1t was done under collective bargaining. We have to look
at each other an¢ gnash teeth, and its not right. ‘

Host of the personnel even will say "Gee, I wish we could /

I've had teachers come to me and say, "God, I wish this
thing would end; let's sit down quitely and let's get back
to the old way of doing things--not this collective
bargaining. [C:27:B] .

But things do not return to the old way. The phrase that school people
use in describing the situation is "putting the genie back in the bottle." Ve
have seen Soli€ notable attenpts to stuff the genie, but we have not \’\\'
encountered & single successful attenpt to return to a relationship that
existed before tnc teachers raised the twin issucs of dignity and protection.

Sone éistricts stay in the first crisis period for a prolongea period,
hosever, because one party or the other cannot terminate the legitimacy issue,
In one districé, the te.chers have not come to grips with establishing a
lecitinate relationship with the superintendent because the teacher's union

only represents 53 percent of the faculty and is under constant pressuré fron

a rival o;ganization. In znother district, both the supérintendené and the
school board.have atteripted for the past three years to take the district back
to a non-bargaining status. it has been unsuccessful, but the district has
not roved forward in the relationship wiéh thelfeachers because eath of the
parties has had reasons for not wanting to. Radical board nenbers find
flaying the teacher organization to be a good campaign technique, but they
have rnade only half-hearted and ineffectual efforts at decertification, an;
while there have been statements about ﬁsetting" the union lg;dership, there
has never been s; mech as the circulation of a decertification petition. The

superintendent holds his position partly through verbal oppcsition te ;yé

1
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teacher organization, and through not wanting to appear "soft on labor.” The

uniqn/president uses his position of being attacked to draw additional support
to the organization, by making appeals that the adpninistration is really

anti-teacher.

| \
Accompanying the decline in legitimation of the teacher organization, is
\
a decline in the trust and credence given to information. Teachers complain
about not being able to talk with school board members. School board members

report fezr of being sued or charged with an unfaipy labor practice if they say
; , 8 - . -

the wrong things (C:27:BJ.

~— \ /
/ - M //
. ) /
The Expansion of Disnity and Protection : !
One small California district illustrates the7gxpansion of the_dignity = - //

and protection symbols. There was a strong felt need for protection and

certainty, "instead of operating in' this nebulous cloud of the prinecipal

saying: 'today we do this And without question you do it.'" The teachers

sourht a contract, according to the union pr;sident, because . they, "just e /
wanted a little bit riore aptonomy in their professiqnal lives. I don't ﬁhink
we Were trying to shirk any responsibility or trying to get anything that we ) ~
¢idn't fe€l was ours; it was just that{ye waﬁted po know 1n_xniiing--theré are
our responsibilitics and these are our rights." [C:7:T]

Closely linked to the question of protection is the decline in ﬁrust.
Verbal assurances that.the teachers had rights were no longer spff&cient.
Information; itself, became suspect, or as one union leader.put it: "I always
try to consider the ul;eri;r metive that (the administration) has for doing
sonething." [C:2U4:T] One union president found protection in the bargaining

. - . \

contract and reform of.school finance procedures:
.

e —_—

L)
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-

- there's 2 lot of information in this district that has been
unethical, outright 1ies have been.told and written--this
has happened for the last 10 years. With the new budget
procedures, and computerized budget analysis (which the
state teacher organization provides its members) we know

/ where the.district is. [C:22:T] - - ~

A\1g

~

He continued saying that the teachers could get the information before

collective bargaining, but that they couldn't do anything with it.

Interestingly, board members and administratorg also repeatedly told us

—%bout abuses that led to teachers feeling their dignity had been violated and

vhich subsequently led to their rightful unionization . . . but these

i
transgressions alwa&s occurr?d in other school districts. Superintendents in-
cities would decry the_ignorance and capriciousness of school operatiois in

'

snall towns. ' Those in the country understood full well why city teachers
‘ . » L4

needed protection from their giant bureaucracies. For then, unions were 2
4 '

fine idea, so long as- they were located somevhere else,

‘ \
Dsd]inin" Trust and the Rolk of Radical Leadership
Universally, as this process continues, the teachers are considered as
! .

‘wmilitant and their leaders @s radical. However, there was no universal

« \

: standard for eitheﬁ.militan:y or redicalisnm in terms of set behaviors. Some .
T
"padicals® advocated strikej others didn't. Some were strong and well
| ! ‘ :
organized; others weren't. . The importance of the label tradical" lies in the
}

. |
perception on the part of bfard and adninistration that teachers. were behaving

in inappropriate ways. } . K
The response was frequently confused and inconsistent, actions often not // ,

»

matching words, strategies phot matqhing voiced values. Consider, for example, /

]
/
7 -1

cor.fortable relationship uf&h his teachers. He repeatedly told us that he

the situation of the superiptendent who wanted to preserve a close, - !

R P

R . i
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/

wanted to rid himself of the the union, and that he had a plant&o do that "by
1984." At the same time, tha superintendent moved heavily in using the
collectigg bargaining contract as a meahs of managing the district, something

that usual%y doesh't happen until the Third Generation. He exchanged a

f

B

binding arbitration clause inpé the teacher {fniractTwa_cancessionkthat many

other superintendents and boards vigorously pppose, in order to get a teacher

S

evaluztion clause tla? denies salary step advances to teachers who receive

-2

unsa.isfactory ratings. In retrospect, the superintendent is happy with the

]
t .
bindi, a:«itrati&n)@?ause, too, because the teachers lost their first

-

zrbitration and do no% have a sufficient treasury to pay the arbitraturs fees

in nany nore cases. . /

¥

/The superintegdent’has adppted the mechanism and the utility of '

. !
collective bargaining without adopting its ideology. He anqipgg”§chgol board,

for instance are perfectly willing to bargain hard, cynically calculate

relations uith his teachers, yqt to decry the lack of close and trusting

’ qelationship§'ﬁhat they felt before:. .

—

They (the teachers) wanted ¢ontrol, and I don't knou exictly.
what that means.. lIn.a way its tragic, and in a way its *
- ————  hupmorous. In the firstsgo-round we were very restrained,
o7 aloof from them; we really played the game all the way. I
/ belteve that we did that because they wanted it that ‘way.
They wanted the game and made us take an adversarial role,
which made us—very—aloof. If this adversary role, they
really -hurt themselves becalse they immediately sat down and
negotiated on‘a very open Pasis where if right at the
beginning, they would have found that our offer would have
been about two percent higher (than the actual settlement).
(€:19:B] :

. ! /

I think it bothered theé. They're stance was to have hard
nose negotiation; but hey've never had the manpower’, JI've
used my prineipals, théy've never had the lanpower. When
things bog down, I thrpw a lawyer at then-~a lawyer can come
in and walk circles around them. . . . [C:19:S] |
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Teachers have no corner on militancy in the First Intergenerational
Confli=zt. Schooliboards tendtto err toward being too zealous or too anxious
about loosing the close "fzauily" relationship they had before or perceived
they had before. As zealots, school board members become forceful in
protection of their unilqteral decision making status--sometimes to the extent
of foruing a Aoderate group of teachers into a highly cohesive, forceful
organiza%ﬁon. Those who long for the family relationship frequently put their
sentinents into contractual language, only to find latér thay the meaning of

contract and the meaning of intention are quite different.

' Conflict continues to rise and to becone more public until it terminatgs,
typically, in a sharply defined issue or event. Resolution of that issue or
event has the effect of legitimating the existence of the union and setting up
the importance of conflict resolution as an important criteria in school
district governance. Sonetimes the tﬁrning-point issue or event is a strike
or demonstration; sonetimes it is the settlement of a hard-fought contract, or
the avceptance of u contested iten into the contract, sometimes it invoives a
cﬁange in personnel.

'x The crisis event was found in every one of the school districts that
subs;quently displayed the characteristics of Second Ceneration labor
relatibns. That is, we found no place that behaved like a Second Generation
labor relations district, which had not first been through the First
Intergenerational Conflict. However, the crises varied substantially in

scope, duration and intensity. The key to the event is .ot the intensity, but

its meaning. For the relevant districts, everyone in the district agreed that
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the sane event signaled a turn in labor'relatiohs. There was meaning attached
to the event. In Thrasher, the event was the superiatendent's acceptance of a
substantial policy docunent that effectively recognized the teacher
orpanization's interest in curriculum and evaluation matters. The subsequent
activity represents an attempt to delegitimize rather than prevent legitimacy
fron being granted in the first ﬁlace. In other sites, the crisis turned
over changes in personnel. ;q Palermo, both the chief negotiator for the
district and the president of the union left their positions in the wake of a
particularly hostile strike. The change in the tone of labor relation took
place almost inmediately after successors were named. .
Thus, it is the symbolism of the crisis--the meaning that people in

retrospect attach to events--that gives those events significance in the life
of & school district. For that reason, happenings as mundane as a one-hour
walkout were talien as the event that legitinized teachers:

0, There had been a strike?

A. Yes, it was a one-period kind of thing where we were

backing our negotiator who had given us some inforumation and

there was a2 lot of rumor going around; so everyone simply

steppcd out onto the tennis courts for a few moments for

sone explaination. That sent a lot of administrators into .

. . applexy . . . is probably a good word for it. It was

alvays the rallying point from that time forward. . . .

"Reneniber the Tennis Courtst® (was) like "Remember the
Alano." [I:16:7T]

Iny t Labor conflict becomes public during the First
Intergenerational Conflict., Usually the teachers enlarge the scope of the
conflict by taking their story to the connunity, particularly the parents.
They use newsletters, involve themselves in school board elections, and during

times of disturbance hold meetings in order to get their "story" across.

Comtunity involvement expands rapidly in crisis situations, the most dranatic

38
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of which is the strike. Strikes attract press and éelevision coverage;
parent.s, sometimes by the hundréds, couwe to school board meetings; and
~ freguently outsiders intervene directly in the bargaining or orgérizing
process, as in Homestéad where:
After the strike had been underway for severai days three
ninisters from the community came to the school board

neeting. The nmeeting was packed, and tempers ran high. The
ninisters got up and offered to nediate the strike, in fact

told the school board that they were going to try to nediate

the strike. "The immediate response from the school board

was, "Sit down and shut up." UNow, you just don't say that

to a minister in this town. . ’ ~

Later, a fornal nediation process was asked for by ourselves

and [the teacher's organization]. The pénel included a

state representative and a state senator with no love for

this school distriet or the current superintendent . . . a

pan with enormous political ambition. Didn't you know that

we hzd publicity about that. [C:Houestead:A]
Striles automatically draw attention, and the effects of that attention are
diffiecult to control. As was :he case above, quite freguently the publiec
attitude wzs a "Pox on both your houses." For a number of reasons, not all
related to enployee reclations, the district has had a very difficult time
securing public confidence or support since the first’ strike some years ago.

lore frequently, teachers go public in order to build coalitions.

Parents often tip the balance giving the teachers potency, if not legitimacy
in the eyes of the aduinistration., In one small town, teachers organized
40-50 parentz who subsequently tried to meet with the superintendent in an
effort to resolve the growing differences between the superintendent and the
teachers. He refused to meet with them. The parents then agreed with the
teachers to hold school in their homes in the event of a strike, and the 1

teachers agreed to meet home study classes without pay. The district would,

of course, have lost a substantial chunk of state support money (which is

39
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based on Averaﬁe Daily Attendance). The coalition was successful and terms
more palatable to the teachers were agreed to by the board and superintendent,
who said later, "They had the advantage by using the parents . . . there was
a oig crgwd for a small town." [C:22:A]

As the conflict broadens, the reasonableness of the administration
becomes an issue,'and then finally the existence of the conflict itself
becones the issue. Continued conflict begiﬁs to make the adninistration look
arbitrzry, or at least not very skilled., As one teacher in & tiny district
put it, "The people around here have little truck with unions, but they're
sterting to ask why the superintendent can't keep six teachers in line."
[C:25:T] 1Irdeed, nany of the teachers' complaints draw a responsive chord
frou ?arents, and of'ter. from board menbers, as ve notéé in earlier sections.
hat the teéfhers wznted "sounded all nice and reasonable." [I:15:B]

If conflict continues, public pressure builds to solve or end the
conflict. In the First Intergenerational period, as has widely been
illustrated ir. the lzbor relations literature, that there is vast public
support for labor peace and for the continuation of services. - The short

N
‘ ter, result of that sentinent isvfo give organizgq teachers the upper hand. ‘
The eontractual gains nade during the First Intergenerational Conflict are
oftén nct substantial. However, even when coqtractual assurances are
important, they are often temporary. Even thg=most po;erful and notorious of
teacher organizqtions, those in the big cities, have been largely unable to

protect their uenbers against the effects of urban ecenonic cutbacks against

shifting population demographies that havé cost thousands of teachers their

jobs, stifled chances of promotion, and dampered wage increases for a decade.
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llowever, the long term importance of pressure for labor peace is of great

impertance. The crile;ia for good manacedent are changed shifting f;om the
abilitylto control organizational. outputs‘and processes to the}ability to
manage conflict. A solution to the First Conflict is a signal that the
difference between teachers and the school district as an organization are
proper and legitinate, and that it is the responsibility of school managers to
settle those differences avoiding public conflict. One superintendent R
describes the pressure for settle@ent{

Lagt vear we got to the point<where the teachers wentt;ubllé.

in 2 sense, you know, they advertised my salary in the

newspaper; they carried on open.cormmunications wifh the
coimunity--you get the half-truths in the bulletins fron the

teachers. And we as a district quite frankly retaliated. .

. I think in many ways it tore the community up.

It wes rore of a dis-ease king of thing. . . . T had a

nurber of coffee klatches, 0.K., to involve the community, ;

and I think they did the same kind of thing. . . . I don't
*think that either side garnered any large support . . . ve

didn't et a lot of support.

{The] Chanber (of Conmerce) and Rotary and so on, would be . .

somewhat supportive of adninistration, but I think that a
distaste for the conflict was what was going on. [C:19:8]

Turnover of Individuals. Frequently the First Intergenerational Conflict
involves phanges in the individuals inYolved in labor relations. [Illegotiators
for both’ labor and ménagementlf;equently leéﬁe, or are dis;harged. Theré are
prinarily two reasons for individuals leaving involuntarily during the First
Intergeneraticnal Conflict. First, they leave because individuals are
theiiselves a syr.nl of the old order in which teacher organizations ccuid not
be recoghized. Second, people leave because they cannot adapt their behaviour
to those required in the new situations. Sometimes both reasons are

applicable.
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One superintendent attenpted to end the First Intergenerationzal Conflict

by firing his attorney whose presence had become a public issue in a board

election. "He's competent, but the air is so poisoned that he has to go;

better hié than pe." In another district the teacher organization president
left office and managenent's negotiator suddenly quit in the niddle of .a
strike. These personnel turnovers formed the symbolism that the order of
things had changed. The superintendent and the teacher organization executive

dircetor were hoth able to continue in their offices and began to rebuild

a

their personzl working relationship [C:Palermo].
!
3
Often the turnover coLes about because the incumbents in positions during

the high confiict period cannot adjust their noruative perceptions about what

‘

ought to be done to the realities of making peace and carrylng on a longer
w

tern stable relationship. As one state teacher organization leader put it:
I constantly have to renlnd rny leaders that the object of
the paiie is to reach fruitful agreements, and to develop a
relationship that night go beyond the contract. And they
respornd, "Yeh, sure; just as soon as I-kill the bastard
(supnrlntendent) "

’

Often thcre are internal, teacher organization, elections in which the

. 4

nilitants are removed fron office. The teachers require militant leadership
in order to bet organized, but they tire of it. As in the case of one
long-fought and public necotiation/’

\lell, the upshot of it all, it ticked off some teachers and

they threw the negotiating panel out, and ihey established a

new negotiating panel, and at that point we got some

moderates in . . , and we settled just like that. [C:19:S]

Conflict fades at the end of the First Intergenerational period. The

syr.bolism attached to the removal of individuals, the distaste for public

conflict, or the recsolution of a key issue has the effect of lowering the
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tension and paving the way for the Second Generation of bargaining.

The Second Generation: 'Ihﬁ_ﬁr.a

Changes in behayior and attitude by Sg¢hool superintendents signal the
readiness to end the First Generational Crisis. \ll.:n those changes are
percerved by the teachers organizafibn and accepted as genuine, the crisis
period of high conflict ends and labor relations enters the Second Generation.
As much as anything, the parties caanot endure conflict, and "try to find a
different‘kind of working relationship. 1t wasn't working for her (the upioh

president), it wasn't working for the board, and it wasn't working for ne."

v

(C:25:5]

The Second Generation is characterized as the "era of good faith
barzaining." The warfare stops, and a very cautious mating dance begins. The
victor: that the teachers organization has won is Jegitinacv, a recognition
th;t it has a fishtful position as the agent for teacheqs. Once the teachers
organization has been accepted, it is very difficglt to politically or

psychologically move back to the First Generation. Two processes take place
LN -

in the Second Generation. The first i} routinization of the relationship
(4]

¥ -

between labor and management, which means that both sides accept particular

norLs about their behavior and that they gain expertise in those areas. Areas

of conflict are more defined, and the means of settlement more routinized.

.

Areas of common concern are discovered, and cooperative relationships often

forhed in those areas. Conflict ic focused on the scope of bargaining, not
'Y L]

i

the existence of bargaining itself.

’ 1N

Lxpertise and Barzaining llorns. Genuine expertise grows rapidly, and
'S

; | 103
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with expertise comes stréng Seliefs about what constitutes "good labor
relations.” In the social sense, rutual acconnodation is taking place. The
parties'are learning from their environments and their experiences.’
Particﬁlarly early in the bargaining relationship a bargainers definition of a
"izQod" contract had its roots outside the school district in question. Both
managei.ent and labor were substantially influenced by their training and
personal beliefs. They were influenced, also, by teacher or management
organization contracts, settleﬁents in surrounding districts and practices in
the private sector., Key concepts drawn.rrom these environments tended to
dr;ve the selection of bergaining priorities and the will to pursue them. The
envircnment governed to a fér greater degree tpan gid a consideration of the

problems of the particular school district.

As barpaining continues through a number of contracts, negotiators gain

the skill to decteruine what contrzct uodifications they really need, and also
a sense of the enotional or symbolic content of particular offers or demands.
Take the negotiation of binding arbitration of\crievances, fis'gxample. There
tends to be a novement fror: opposition on ideo%ogical grounds to acceptance on
pragunatic ones. In the former period siperintendents typically say, 17f we
ever cive that away they can have the whole store; I couldn't ranage a school
district that way." Tﬁe latter maintains:'.

Hey, before binding arbitration, we had a lof of grievances,
Z}i . because it was a hasgsle . . . Now it has to be before an
arbitrator and it-going to cost them (the teachers)-$500
every tine they go. [C:19:S]
Just as it is clear that norms develop about“bargainfqg, it is equally
clear that negotiators in different districts reach differept nerns. Wwe found

five distinct sets of normative rules for bargaining. The first view,
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;qaqhicaliy portrayed by one state teacher organization staff negotiator, ana '
lesé dramatically embﬁac;d by many individuals, is what we came to call
“;ﬁrsuing the ideal contract." This negotiator believed that he personaily
Gnderstood best what a "good contract" should contain and thus what teachers
§pould demand (and what they could expect to get) during negotiations. As a
result of this attitcde, he spent at least as much time negotiating with his
teacher teaa‘as he did with management négotiators, fré@ueqtly telling then
that they did not really need some contractual changeg they wer; seeking.
Because of his firtly fixed notion of the ideal contract, he also felt free to
alter contract proposals while in the midst of a bargaining session without
calling for a czucus with the rest of the teacher teanm menbers.

A very different set of norms was eabraced by another professional
teacher negotiator who holdé what we called a "give-and-take" view 2bout how
to nejotiate. This necotiator held to the view (generally shared by the

‘manager with wvhorn he vas negotiating) that bargaining proceeds by each side
putting = couplete set of initial demands on the table and then sequentially
clesing the distapce.betueen the proposals by demanding something less each
tine manageunent offered something rore. Thus, for example, the teachers
proposed a 30=cents-per nile reimbursement for required travel, llanagenent
countered with the 17 ceﬁts they had been paying. The teachers then reduced
their proposal each tire nanagement raised their offer until a ‘
21-cents~per-nile compromise\was achieved. This negctiator spent a lot of
t{me in caucus session with the teacher team, saying something like, .
"lianagemnent has shoun soce uovenent on this or that demand; what will we offey
in return?® The district eventually had a strike beéause managerient reached

the upper linit of their salary range long before the teachers had moved down
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to the same level. Becadse of the give-and-take norms of the chief teacher
negotiatg}, it séemed both possible and necessary to hold the line on the last
teacher demand until -management increased their offer. The strike was settled
when management; for the first tiwme in the district's history; offereé a
salary inerecase larger‘than the board initially agreed £o in its prelininary
planning and the teéchers were able to accept it as a comprouise.

A third set of negotiating process nornms were embéaced by another teacher
organization professional who viewed himself as responsible for clarifying and
reinforcing, the demands‘of the teacher bargaining team rather thgn‘moving
negzotiators towerd agreeuent. He worked to "rally the troops" and spent his
time in thne teacher tean caucus explaining\the legitimacy of specific teacher
proﬁosals and encoura,ing team‘members to hold fast to their resolve not to
cive in too easily. Tnis strategy also led to a strike in a district where
tecchers had told us ab thie oubset that teachers would not support a strike.
By percistent attention to the developrent of teacher support for their
bargaining teal.,, thnis negotiator played an important role in creating needed
renk-and-file commitment.

L fourth set of procedural strategies was enbraced by one iocal union
president who told us that the teachers had estiu.ated carefully just how much
the managenect negotiators could give before the school board would reject

rather than ratify the contract. This negotiator fixed Lis sights on a "zone

o7 tolerance" settlement he thought to be just above what the board nenbers

2

would like to approve but within the 1ange they would, Yhowever reluctantly,
still vote to accept rather than_ take a strike." This district, althouch it
has -experienced nuuerous strikes in the past, settled guickly this year, The

)

zone of tolerance approach worked well because the teachers had good

4
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" inforration on each board nember's attitudes and conmitments. . )

»

A fifth set of process norr.s and strategies was displayed by ‘one

&

,

superintendent who utilized "package bargaining.” This superintendent

K
N . .

.repeatedly put various teacher proposals together with various managenent
K * * '

proposals and offered to accept the :set of proposals as a package--if the
teachers would.not alter any of the items. Unfortunately, this spperintendent
did not Go to the table himself, nis chief negotiator did not know how to.deal
conceptually with the bérgaining.packages whieh he presented to the teachers, -
and the teachers did not understand how to do package bargaining very well.

_As a result, both the teachers and the managers in this district thought that .

the other side vas not being serious in their erforts to reach agreement.

Probler.c of misperception regarding the meaning and intent of the

opposing tear. were, ve found, quite widespread. tloreover, we noted that the '
\‘

[

risks of nisvnderctanding uere not equally distributed. If teacher
organization negotiators appear confused and incoupetent, there is a tendency’
by manageument to excuse then as either "inexperienced" or "not representative"
of the teachers as a whole. If ranagenent negotiators show poor judgment or
bad faith, however, teachers tend to interpret this as a glinpse into the 1
"true character" of the district's managerial leaders rather than excusing or
ignoring it as an indication of ineptitude or nisunderstanding. Thus, séhool

nanagers run substantially higher risks of doing serious danage to working @

_relationships in the district by poorly handling contract negotiations than _do

—— ————

teacher organizations.

Regardless of what bargaining norm is established, certain individuals

within school districts and teacher organizations’ becone acknowledged experts

in collective bargaining. They acquire specific knovwledge of the law and
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k]

training in the tactics and strategy of bargaining. lore importantly, they

3

learn to trust their ownAinstincts and experience about how to bargain and
what to ask. This has been particularly t;ugh fus teachers because of growing
inflation zad shring;ng tax revenues, particularly in‘Califo%nia whére the

- —districts have suffered from Proposition 13 and the state's oéheé ta¥:

;imitation ri€asures,

I sent him (the superintendent) a letter stating that ve

felt that.due to the present money situation which was . -~ ..
‘coning down fron Sacramento, we had a pretty good idea of .“

what the district gets in the way of money . . . and that’

ve're not interested fn playing a gawme. Ten percent was a

fair figure. I know that when we' came to the table that the -
attordcy (for manzgement) Had béen told that if he could

settle for seven, do it.

<+

The attorne; camé to the table knd offered six percent, the téacher
leader respondedjwith seven and one-half, and the mattgr qgs settled. The
tecacher leadér boints to the settlenent with pride contrasted.with a
surrounding district where the teachers begpan at 20 percent and ended ub
settling for five. [C:30:T] .

Local teachers organizations also frequéntly gain indepenéence in
operation fror. the state organization. '“The CTA (California Teacher's

- ] - R
Association) would probably say that our (contract) is a long way (from

K

ideal)» 1lie say that as long as it works for us it'§ an ideal conpqact « o 0

and it wérk: fur us." CTA is pretty benign. ‘Thqy are available for help when

we go to them." [C:15:T] Lo L -

Expertise tends to/ﬁurture itself. Oncg/a person is ackhowledged as

having special knoyled,e and skill at labor relétiohs, quespiong about labo;‘

relations tend to flow to them, they gain more experience and hence more

.
L]

expertise. It aléb establishes the condition in which experts deal with one

¥
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another, and the stage is set for the privatization of labor relations.

Acceptance of the Structure of Labor Relations

School districts react to the presence of teacher organizations by \\\
establishing procedures and communication channels for interacting with the
labor organization at each lev:l of the school heirarchy. The "technical"
leved  of negotiation and contract adqinistration has drawn thg most attention,

and has been one of the few growth industries within education> of greater

iuportance to the moveuent of labor relations through the generations is the
kY

'ackﬁowledgement of the teacher organization as a fait acompli at the political

vlévél in which school board menbers begin tokéeekvnormalization with teacher

leaders, and at the executive level where superintendents seek to manage labor
relations through interaction with teacher leadership and teacher leaders seek
the same pmeans of influencing the administration. Often least re;ognized, and
last to develop, are tne relationships that develop within school buildings
between teachers active in the union, often the official "builhing rep" and
the school Eite principal. |

Anong, the nost,importanbvoperating changes, particularly at the school

site‘level: is the use of the grievance mechanism. The grievance machinery

standard to labor relations contract aduinistration is far from universally

'~
e,

used. lle found pany of our‘study districts had no written grievances, and

others had very few. DBut where the grigvance process was used, it was highly

 influential in changing the relationship between teachers and their enployer,

and in establishing the importance of the teacher orgénization.

On the face of it, the right to grieve adds teeth to the contract, a

means of enforcing that which has been apgreed to and defining that which is

/!
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vague., However, it does (ar more that that. The right to grieve socializes
teachers'into the use of the teicher organization to resolve woré-related
problenms, and estaglishinz a new aathority system at the school site level,
ané a coumunications system that often bypasses the bui;ding principal, Among
teachers we studied, the decision to use the grievance process rather than
deciding to strike was the first expression of'militancy and involvenent in
the teachers orpanization. Other teachers provide an enabling functior by
adritting the filing of grievances to the accepted actions of fellow teachers.
As one Lrahduotherly type was overheard to say in a teachers lounge, "Honey,
you don't'hgve to but up with that horse poo anymore; you can file a
grievance." ’

IBecause of the grievance mechanisr the teacher organization building’
representative takes on importance as an alternative to the principal for
sroblen solving and for corinunicating with the central office. And just as
the evaluztion nechanisn has historically been a means for the principzal to
discipline and socialize teachers, the grievance mechanism has becone a means
for teac;ors to socialize and discipline principals. Fven the threat of a
grievance can be powerful, agiwe found in one of our large city schooljziées.
Our initial impression was that relations lhere were remarkably pacific. In
fact, only four written grievances were filed that year. We soon found out,
however, that the district maintained a full-time employee whose sole function
ras to ansver couplaints and ﬁesolve disputes at school sites before they
became grievances, Thus, in that school district, the threat of a grievance
was sufficient to obtain the intervention of a central office staff nember and

to enlist his support in the behavioral modification of the school principal,

"Grievances are also powerful agenda builders. In a world in which P

1ig
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managerial time and attention are scarce, the ability to file a grievance,
uhich under the terms of thg contract require an answer, is a powerful

attention getting force. llhether the aéministration wants then to or not,
grievances work their way into the agenda. In addition, grievances are an
inherent comnunications device. They display discontent, point to problem
zreas in the district, and particularly in smaller school districts, they
quickly gain the attention of the superintendent and the school board.

Tinclly, the grievance clause enables teachers to engage in what James
Xuhn calls "fractional bargainins."‘ The term means the ability of small work
groups to negotiate for themselves to obtain changes in work rules or
conditions. llost working condition cowplaints can be couched ih terns of
heslth or safety violations or as unilateral changes in working conditions,
both of which are frequently grievable. Thus, teachers possessing a strong
grievance clzuse ard the ability to undertake the arbitration process,
approzch site principals with a substantial amount of leverage when they go to
tzll: inforwally about changes they would like to see at the school, They go
;rnedkwith the inplied threat of a grievance, which if filegs” is costly to the
prineipal's tine and in some districts brings nepative attentiorn to the school
site. (There zre also cases in which management applaudes grievances because
it sees thewn as the hallﬁark of backbone and managerial aggressiveness.)

In some cases explicit waivers of the contract are négotiated during the
period of contract, not at the next negotiations cycle. One superintendent,
after havin;, been approached by the teacher organization, agreed to change
work rules provided that the meubership of the organization would sign a
contract waiver. The change will likely be incorporated in the contract

during renzgotiation. [C:30:5)
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S -aining
The scope of bargaining becowes a central concern because managenent
adopts the attitude that "the shortest contract is the best one." Despite the
fsot that zlmost every study undertaken of the dyﬁamics of bargaining shows
that the scope of contractual agreeuments tends to expand over %ime, the fight

over the scopc of bargaining is a fight in eaqﬁést. Although on the surface,

a fight ;bout whore a decision is to be made ias little rglationship to the
outcorie of the decision, the two are indeed linkgg: tgggé party to the
labor-ranagenent relationship attenpts to move decisions to theé arena in which
it has the greatest potential influence. Hanagem;nt, for its‘part, attempts
to hoid on to the gi§£ngnign that is associated with bureaucratic or
aduirndistrative decision making, and these are precisely the areas of decision
naliing that rost irpinze on individucl teacher gutopony, thus propelling labor
to secek to brocden the scope of bargaining.

Teacher organigations are also propelled by the political necessities of
their organization. Success in 2 teacher organization is freqpently rnieasured
by the relative status of their contract conpared with those in other school
districts. It is thus a matter of s&bstantial prideAand status to negotiate a

"full" contract. lioreover, the leadership of the teacher organization is

under constant pressure from the membership to bring in more substance to the

asreenent, and to have the agreenent speak to issues that are on the member';
ninds. During recent periods of contracting enrollments, for instance,
reduction-in-force clauses and agreements about transfer richgs of teachers to
leave or stay in particular schools have been high up in teacher organization -

bargaining agendas. The transfer issue particularly sets the stage for a
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classic confrontation between discretion and autonomy:

« + « The superintendent has indicated over and over that
they vwant more flexibility in sending then (teachers)
wherever they want to send them. Teachers resent the
ability of the district to pull you out because you don't
smile pretty, or you don't comb your hair right . . . and
that's the way it used to be when I first came to the

district. . . . He expect to have a.dogfight about it.
[1:6:T] .

So, the question becomes, where will the conflict be taken? In the exampie
above, the teachers perceived a long history of trénsferring troublesone
teacpers, particularly activists, from "good" (uppe; class3 schools to others
considered not so good. In this instance, the transfer issue was one of the
organizing points for teachers,‘and they were subseguently able to negotiate
the terns of transfer into their contract.

Ey isoléting the conflict around the scope issues and their ;esolution
through nejotiation, the parties méke available other channels of
comnunicztion and cooperation. llanagement leads in adoﬁtiﬁc the tzctic of
ranaging 5£ggnd_&hg_ggninag§ throurh a variety of other decision mechanisnms in
which the teacher orpanization becomes involved. ,

Infori.al consultation becones an importanteﬁode of interaction.
Adninistrators bepin to take information to teacher organization officers who,
significantly, becone recognized s leaders, thus adding a new vorc to the
lexicon of education. "Yes, I work with the union leader, to make him aware
of problens." [C:22:S] The consultative relationship can, sonetimes, becone
quite extensive., Some superintendents meet weekly with the teacher leadership
and have an entirely unstructured agenda for doing so. Cooperation can also

turn to collabordtion, a subject to which we will turn shortly.

Growing trust, iterative behavior and increasing mutual knowledge of one

)
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anothqr allow labor and management to enter into the sorting process that
picks through the issues or concerns of mutual gain and those over which there
is a permanent or long standing division of shares. One school board

president describes the process:
&

I think that in all due nodesty, prior bargaining teams had
not been willing to listen to the teachers so there had been
solie build-up of petty issues that really didn't, when you
got down to it, amount to any significant changes. They
could be resolved without any real loss. So, I don't
anticipate that many of those kinds of issues will come back
this year. [I:21:B]

The board president, the'manager of a manufacturing concern, went on to
describe his, style of-negotiating. He used the entire summer to liségn to
teachers non-moncy complaints and issues, few .. which were settled in the
contract, but most all of which were respnonded to by the administration and
tt.e bo.rd in sone manner. His sense of negotiations is that there is little
chance of a.rncney settlerent until Septeumber, beczuse there is no deadline
pressu-e to settle until then. So, he talks about al} the non-money issues
that the teachers want to discuss because "I don't intend to talk about money
uwatil there is sore chance for settlement." He continued:

I believe we never , ., . resolve issues until about the tine

school starts, and you know, by the ultimate leverage, wheu

teachers are not in school . . . we can't lock them out, and

they can't strike. UNow, that'!s a pretty significant

difference fron: the private sector.
Poards also learn how to interact with what has come to be Known as "labor

Y

types." The board ‘president continues describing the union president as
agpressive and argunentative, but adding:

Now those are qualities I can deal with, you understand. I

don't let those kinds of things get under my skin at the

bargaining table. I've seen a lot of tough guys across the

bargaining table . . . it doesn't really bother me, but when

a board member who has never been at a bargaining table

N
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before, a housewife or someone, they don't kncw how to deal

with that.
Privatization of the Couflick
Experts find it easier to deal with other experts,- and labor and

o
wanagement agree early in the Second Generation that the process should become

essentially bilateral. lloreover, as the teacher organization becomes
legitimate, other potential parties become illegitirate intruders, Botp labor
and managenent appeal less to outside sources as a way to g;t what they want.
They see dangers in opening up the relationship. : ¢
Privatization tal:es place Bn two levels, The first is respect to labor

A

relations as a vhole. The community and external political influences that

were so ruch a part of the First Intergenerational Conflict fade from N

poruinance altogether. Even in California, which has statutory language that
requires public hearings over the uUbJectS of bargalnlng, We were struck W1th
the extent tc uwlich the mechanisiis went unused and hov inconsequentia the‘

public testinony was vhen it Las given. Ve noted with surprise that even in

“

distriets where there had been substantial public pressure to establish
standards for public involver.ent throughbthe hearing proceés, that once the
ground rules were agreed upon, those processes were not used by the very
people who insistcd on their acoption. [C:Palermo] [C:31] |

L conventional wisdon evolves which accepts the notion that agreement is
easier if therc zre fewer participants, participants are actively discourzged,
and finally the propriety of outside participants is questioned. The parties

are Jargely successful at this: "I have tried as hard as I can to keep it out

" of the community, and we were totally successful on that last year." [I:21:B]

It is particularly interesting to note the extent to which ferner citizen

activists are socialized to the norus of privatization. In South Garfield,

i
} i
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one of the prominent school activists was elected to the school'board. She
had been trying to gain access to the bargaining process as a citizen for a
nurber of years, but once elected to the school board we found that she
neither took a particularly active role in bargaining herself, nor was an
advocate of & continued citizens role. "He kept things quieg last year," she
said, "and it was the easiest settlement we ever had. Ve're going to do the

_szme thing this year." [C: S. Garfield]

Lou-fev Politics. Another change, consistent with the privatization of

'

necotiations, is the pertial withdrawalqof teacher .orpanizations from school
district polities. During the First Intergenerétional Conflict and early into
the Second Genc;ation, teacner organizations are very active in séhool board
elections. One of the waysﬂin which teacher organizations vere supposed to
shou their pover and influence was in their ability to elect public’officials.
‘Indeed, this capaéility gavg rise to the "two bi;es of the apple" theory
popular in public sector bargaining literature in which public embloyee unions_
were suppused to have an unbeatable advantage over management because they
gould install into office pecple who were beholden to then. Ylith respect to
public schools this has proven to be largely incorrect. As far as teachers
are concerned, school board meubers have a distressing tendency to act like
school~board uenbers.

Quite often, teachers have been disappointed. To begin with, teaché}s
have not been a5 successful electorally ;s it was thought they would be.
Typically, teacher;g initial attempts at school board politics endlwith the
election og a candidate that they support. But in many conmunities teacher

organization involvenent in local politics is considered illegivimate, and

hence it often becones self-defeating. As one teacher organization president
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in & large Czlifornia city said, "Uhen the newspaper came o;t with the
headline saying, 'Teachers liajor Force in Local Polities.! I kneu that we no
longer were." The second diséppointing aspect of teacher support for school
board‘éandidates is the disappointment in performance. Sdﬁgol board members
are socialized to act like school board members, and teachers grow dismayed
that persons that they helped to elect do not support all the measures éhat
the, would like tc have‘backed. Thirdly, when schoolj%oard nembers do remain
staunchly loyal to orLapized teacher., they often becone isolated anong their
pecrs, on the sgort end of lopsided votes, ard totally without influence. A§
& result, éany local teacher‘organizations have abandoned electoral activity
or are bveing quite covert about support.

The Erae of Accon.odatjion. Once the privatization of labor relations is
established, soriethin; very nuch akin to conventional pa£terﬁs of
wecoi.odation takes place between labor and nanagenent. The textbook
erpectation for incustrial relations is that "out of conflict, grows
cooperation,ﬁ”?RQ several of the time-honored pieces of research in private
sector labor relations trace the progression, for instance, from "armed truce"
to "eollaboration." The late Second Generation affords the opportunity for
this to take place in public education, at least for a time. '

Chaﬁges in the the contract often become of relatively little importance.
'Strikes may or may not occur, but when they do take place they are in the form
of rituzl or déﬂ stration of power rather than a gut-w;enching ideological

battle. The recovery period follocwing a labor disturbanqe is far shorter than

it was in the First Intergéngpational Confliect period where disturbances were

notorious, and it is not u.usual for interview respondents to recall with

~

) AN
vividness and passion the events of\5\§Erike that took place a decade ago.
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In the latter stapges of the second generation the ntraffic” in the
labor-managenent relationship is between leaders. DBoth the leaders of the
teacher organization and the superintendent of the school district are
recognized as legitimate, and thej develop Qhat is frequently a high.y
cohesive relationship, built around three elenents: (1) a recognition of the
nutual advantages in the labor-management relationship; (2) a mutual
socialization of onec to znother and the developrent of a sense of mutual

- ) .
obligation; (3) an acceptance of high trust levels that makeg informal
agreenents pos§ible.

nuguil_ggygn;azg. Some school superintendents like teacher organizations
beczuse they add stability to their organization. Two aduinistrators discuss
the change that labor relations brought to their district:

Yell, it makes everything a lot clearer.
If I don't have a nap, I don't knou where we're going.
But I can't inagine any school system that has been able to
operate without written guidelines. There were always
adninistrative regulations governing the schools. And now
they are formalized. There are negotiable itens and they
are supposedly agreeable between two parties, which may give
then nicre validiity. ([C:26:4)
Or as a union g;esident put it, "it's clearer where the lines of authority
are." [C:23:T] Personality conflicts are dihinished, and the rule of contract
is recognized? [(C:30:T]
. Since the contract has been negotiated, its (relationships)
vev. wwwwatlu wull 110 @ rather informal, friendly relation
« o « wiwsuu_n viie association president does act as a
. buffer so I'l: not cetting a lot of the nit-picky concerns I
used to. They're solved sonetimes at the association level,
and then if they need to come to me, I'll hear about it . .

. actually it has relieved me of a lot of unnecessary
concerns.

-

' Q. Such as? . S
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) C ]
A. Oh, . « . the yard supervision schedule. People had to
rotate or that and they became a little bit upset because
they were out at different times. . . . So they talked
about it to me. There's no big problem, but to them it
Uas. R
They thought it (the schedul~) had been issued from the tgp,
so they went along with it until they got upset. . . .
Before, (the contrazct) I would probably have heerd nmuttering
out there and would have gone on longer, and they would have
been concerned and disenchanted for a longer period cf tine,
but because they had a colleague to go to Lthey did. . « &
It's lind of a sounding block for them, they can'é@t it off

« their chests and have someone‘solve the preblem for them.
[c:15:8]

Teacher crganizations also prove themselves ‘to be ihstrumentally helpful
through lending their influence and personnel to support the goals of the
school organization. Even in situations in which the }elationships between

&
the teacher organization and management are not otherwise close,’they may Jjoin
together to lobby for school finance legislation burying the hatchet long
enough to fiy to the state capital together [C:Thresher] or to work on a bond
issue campzign "when the superintendent needed some Indians.” [I:Zi:T]

The helpfulhess can at tines :be highly diffuse as in the Riverview -
situation where the superintendent and the teacher orgznization agreed to
settle a contract without a strike so that the two could collzborate on a tax
levy election that was necessary the. following year if the district was to
have the financial capability of settling its contract. The agreeuent was
rather extraordinary. The teacher organization in this particular district
has been aggressive, and had demonstrated its influence at the polls and by .
hitting the bricks (and largely winning) four times curing the past decade.
Still, the district was out of uoney, and the teachers knew i, A strike

would make passing a tax election impossible. So, the superintendent and the
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‘union leadership agreed nionths before n2gotiations bggan that there would be
no strike. Furéhgr, just as formal negotiations began, they agreed on the
approximate of the salary settleéent. They also aéreed that if a settlement
alon; those terms could be reached that the rest of the contract, with which
phe ;egchers were pleased, would not be opeAed to negotiation, thus proﬁecting
the\teéchers fror tlie intentions of some school board members who wanted to
alter the non-uz; e sections of the contract.

Another tezcher organization helped management through a period of
severel; declining enrollnent(and revenues by helping to "cool out" about 40
veteran teachers uho were coﬁgidered nd2ad wood." As in the case of the tax

)

election, the teacher retirenent scheme required a high level of trust and

rather intricate interactions. The district's enrollnent had dqplined.by at

least one-third forcing the closure of several elerentary schools and a high
i
‘school. It was clear to all ‘hat there would have to be layoffs, not just a

sinzle purgé, but several years of cuts as the enrollnent decline continued.
On top of that caue Calirornials Proposition 13.

Lebor and nanacenent agreéd on a strategy of an early retirement plan and

earl; retireucnt were negotiatéd intp the labor contract, benefits that were

coun.selin; for employees to take the opportunity. Increased benefits for »
e which the teachers wou'? normally receive

substartially in excess of tho
under the state retirenent syE en's provisions. Then,. 40 senior teachers wére
s ¥
encourage¢ to take advantage of those provisions. Some of those 40 were in
programs‘%hat had been cut bag¢k, some were teachers who had been threatened
;ith the possibility of dismissal for cause, and the union suggested that they
accept the early retirementzéackace rather than subject themselves to the

rigors of dismissal proced es. [C:31]

~
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Socialization/Obliration. School superintendents and union leaders also
becin to feel a sense of oblig.tion toward one another--a desire to be
mutually\protective, both in organizational and personal senses. As one
superintend;nt who has just seen teacher noderates tzke over cohtrol from the
frzdicals" in his distr;ct said, "Between you and I, I tend to want to make
this group suceessful." ([C:19:S] Or in another case where the old firebrand
had emerged from inactivity and was considerinc‘nunning for union office
again, the supcrintendent quietly approached the‘teacher organization
executive and zaslied Ef there was anything he could do to"help influence the
election.

Teacher leaders are often able to réspond by protecting the
superintendent frow political candidates that run in opposition- to Ehe current
administratiorn, particularly throu;h screening of candidates that run on an
teduecation first" platforw: gensrzlly in support of the current district |

policies anc generglly in favor of larger educational budgets.

Tt is inportant to note that these helping relationships are highly
private, .that they frequenlly involve the passage of confidences that would be
perscnally harnful to both persons if they were known by the school board or
the rank-zng=file of teachers. As one superintendent said, "I don't worl: with
‘teachcrs, I vorl: with the president of the association." [C:25:8] Thus,
there is high beligf in the information that is passed between the two
leaders, and substantial personal credibility attached to the other's word.
The cr;ﬁibility extends to goth the infgzma;ign_phat is passed and the
ability of the other to honor commitménts rnade. That iS, if the
superintendent says that he can deliver a vote fron the school board, that the

vote will, indeed, be forthcoming. Or that if the teacher leader says that he

.1221_ " k
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can prevent a disturbance or sell the memﬁership on an idea, that that result

¥

will follow. “ ; . : ‘ ‘ :
\ Activity among the rank-and-filé teachers declines as the ;ﬂtiop centers
. . e :
\ on the leadership: . - ’
\ Q. Has there been a big change in the tone of labor ..
relations? . ‘
\ A+  They're very apathetic. Vhen I first came here, I was | .
\ stronzly urced to join the [teacher organization]. There

\ was a strong drive, everything was union, union, union, . . 7" ‘
. they're not going to take away our rights, very
anti-board, anti-superintendent., llow, instead of finding T
teachers (leaders) in the teacher's ldéunge you'll find them
in the superintendent's office having coffee . . . and

savinc . . . "Oh, the district can't afford that, we have to .
\ look at this realistically. . . " [C:8:T] \ ’
\ cttle s. The settlements between leaders can become highly

irformal=-not only manziing around the contract, as roted in an earlier

¥eetion, but also négotiating around the contrzct. There are agreenents to
selecctively enforce the contract, fractional bargaining between Croups orf
w%rkers and site Panageneﬂt to not enforce sections of the contraci, and
e:%licit vaivers of tbe contract.

In sore instanceé the contract is largely forgotten once it is
_negotiated., Teachers tell us that they want the contract document as
protection against ranagerial excess, but that they have little vested

interest in_actuélly followi~r sone of its provisions--"Sometimes it kind of

ignored by both sides. . . " [C15:T]
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Conventional labor relations wisdom, and theories of accommodation,

-

sucgest that the Second Intersenerational Conflict isn't supposed to happen.
He are convinced, though, that it does_hag//p and that by taking place the

second Conflict sets labor relations in public education apart from that which
takes place in many. other sectors. '0f . our eight intensively studied

)

distriets, one has moved completely throush the Second Conflict, and two

= -others show signs of beginning.

The Second Intergenerational Conflict, like the First is a conflict cycle

involving. the activation of outsiders, their organization, and a reordering of

&

the rulihg ooalition. However, there are different outsiders in the two

crises. In the First, teachers and their organization are the outsiders, and

fér that‘reason'the First Conflict involves their quest for legitimation. Tg.i;

.
" [}

Second Conflict.involves school board members and citizens who are both

~ digsatisfied with the schools and feel excluded from its processes: The
sxnbols of the_Second Conflict_are wpropriety" and "efficiency," in a
phrase--"the teachers got too much."‘ There is a tendency to view these eveﬁ\a.
as backlash against unionism, and indeed that word was used frequently by our

\respondents, but we are convinced that more -than backlash is occurring, that

the nature of school labor relations is being changed. During the Second

*

Conflict an attack on tha teachers' labor contr.ct frequently takes place, but
the attempt usually is not to disestablish or "break" the union. RatHler, the

atteupt, which is usually initiated by board members, is tc bring a new

-

enphasis to labor relations. 0ften without realizing that they are doing sor

-

-
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school boards abandon the stance of the Second Generation that the "shortest
contract is the best one." They begin to see the contract as a tool,or
management control, and thus they usher in a new era of labor conflict, and
eyehtually, we believe, a new basis for stability and accommodation..

One nust reuenber, however, that the Second Conflict is essentially a
bolitical event, and that it does not ha;e its origins at the bargaining
table, but rather in school board electoral politics. The process-of the
Second Conflict is the classic conflict pattern of ggtivation and gonflict
followed by reformation and the return to quietude. First, formerly silent or
inactive persons and groups take on voice. These persons are frequently
norganizational critics" who eventually run for the school board and are
elected. Second; as conflict grows, there is an explicit connection made
between the dissatisfied persons ana the conduct of labor relations. It is in
this context that the symbols of the teachers hqving too much are raised.
Third, aétivation of citizen interest gives rise tp two patterns of activity.
The original activity often follows the pattern of interest group behavior
fori.ed zround rather speciric ideas and needs, something‘as cormionplace as
support for the band or athletics. These types of activities seldon 1n£ersect
with the conduct of labor relaﬁlons, unless a specific clause in the labor
contract cones into conflict Qith the desires of the interest group.
Frequently, however, the activity of citizehs is not confined to a single
interest; and is beéter characterized by a general dissatisfaction with the
perforuance of the school district. Dissatis}action wajits for an opporéunity

to express itself, and that opportunity comes in school districts in the form

of school board elections and expressions of confidence (and continuation) of

the superintendent. Superintendents respond to pressure from their boards and-

124 : | .
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fror. the comuunity by changing their relations with the teachers organization, —

.

~

or the boards and the cournunities reflect their pressure by changing the
superintendents.

Fourth, the cld coaliton between the superintendent and the leadership of
thc teachers union/breaks down. The administration, which in the era of good
fgeling that charzcterizes the latter stages of the Second Ceneration, could
te counted on to accoumodate teacher association problems!and to protect the
associaticn fro.n attacks by the "radical" board mezbers. The admini;tration
can no lon_er perfor.. this function, Superintendents are forced by their
boards ard political publies to bgcoue the noving party in labor relations.
Often against thq}r wills, they nust conforn to the expectations of the
conunity and become the moving party in bringing Lanagement issues to the
bargairing table. The result is an activé period of open labor cpnflict and

y labor relatgzns issues being attached to school board elections and sipilar

occasions. The teachers organization feels betrayed,'and there begins 2

furious atter.pt tc find new coalition pertners. The teachers are also faced

with the proﬁlem of reintroducing nilitant behavior to their rarks, soriething
that is only a 4distant nenory for sone tezachers and something that the younger
teachers nay not have experienced at all.

The Sccond Conflict ends when the parties cone to believe thai{ mangenent
will gake an 2ctive and freguent leadership role in labor relations, and that
the teachers can continue to exist yith an active nmanagenent. Indeed, thére
appear to be options about the way in which the. third generation will develop,

and some of these scenarios are the subject of the chapter that concludes this

report.
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Secong Intergenerational Conflict Svmbols

The symbols of the Second Intergenerational Conflict are the "efficiency"
'~ of the school systew, or tne "propriety" of the teacher organization. As a
conversational or symbolic word, "efficiency" covers more ground than the
ratio of inputé and outputs econonist would have it mean. It is attached to
cor.plairts zbout levels of cost, and the thinness of the curriculum, and to
be;era; perceptions that‘students don't learn nuch. The syubol of "propriety"
is raised vhen the teachers begin to act in ways that violate widely held
values about what teacher organizations ouolUau uve  siae ceice W pbaiw vb vty
fro:. place tc plzce, having to do in one setting with the closeness cf the
relationshiy betueen the urion leadership znd the'superintendent, and in

cthers with the nature of the contract or the level of political activitiy

»

- aron: the teachers. In 2ny case, once the synbols are raised, they are
expznded and generalized, and the teacher organization"itselr becomes the
object of political opposition.

The raising of becond Intergenerational bonflict symbols is most vividly

secn-in Riverview, uhere the union had been a pcuerful organization for over 3,

|
i

deezde. The tewchers had been successful in electing a number of school board

renbers, and they had carried off strikes in 2 nurber of years, and fron nost
|

accounts the strikes\had been successful in netting the teachers the
|

concessions they wanted. -

The propriety syubol in Riverview uas raised by the teachers successful

|
1

incursion into electoFal politics outside of education proper. One of the
uost distinctive features about the Riverview teachers was their political
or,znization and the quzlity of electoral support that they could generate.

U'hen nost teacher organizations talk about supporting candidates, they mean

4 ~
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that a cash contribution will be given or that the candidate's mailing will be
printed and mailed gratas from the teacher organization office. In Riverview,
political endorcenent activates the teacher's campaign organization, complete
witl. precinct lists, door=to=-door campaigners, a telephone calling systen, and
« trznsportation pool for getting people to tﬁe polls. The teachers used
their cawupaign wechanism in school board elgctions, and in the late 1970s they
were successful in defeating a city clerk and a state senator of long
standin;, who had consistently opposed public sector bargaining.

Vhere even the teacher strikes had not generated great oppositioﬁ, their
election cetivities did.

The efficiency synbol had moré diffuse origins. , In an objective sense,
the teachers in ﬁiverview licre not being~pa1d more than teachers in
surroundin:, cowrunities.. The opposite was. true. They had 2 fairly extensive

Al

contrzet, but specific clzuses in the contract had not become the rallying

point for the dissztisfied. There, of course, remaincd sone who wanted no

contract at all, and one school board member who wanted to strip ali but the

ﬁa:e and salary provizions from its contents. However, there grew in
Rivervieu a general opinion that the schools weren‘t doing a very good Jjob,
and that it ﬁas the téacher's fault. The chairman of the citizen's advisory
col.:ittee told us in an interview that the comnunity no longer believes the
schools when they say that, they don't have enouch money. Indeed, two tax
referends failed to pass in 1978 and 1979. The ifage of the teacher in these
citizer intervieus uas basically one of slothful uncaring: they don't have
the long term counittnent to teaching éhat they used to; they don't display
the nccessary sacrifice to be professionals; they would soak up; eat up any

revcnue increases, and no changes would occur in the prograns.
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Movepent Toward Coalitions
" Because the symbols of discontent became attached to the teacher
organization, it becomes the object of a coalition, something that is
organized against. .This explicit change in coalitions has taken piace in
Riverview. Candidates in the most recent séhool board election reported that
the first question they faced when campaigning was whether or not they
supported the Rivervies Teachers Association, '
goard rembers, who were originally elected with teacher support still
percéive that the contract ;s necessary tq protect the teachers from
adpinistrative excess; they still carry the symbol: of the First

-

Intergenerational Crisis, and they believe that the school board members
should b tal;ing aboht how to best live with and "make this agreemené work."
However; a coalition of dissident forces, or citizen rebels has formed.

The coalition involves a loose alignment of disgruntled people, some of

them unhappy about tax rates, some about the bargaining contract, some about

the perceived quality of the schools. The common opposition was the

2

teachers.

Thus, a period of high teacher influence is threatened as the teacher
organization appears to have lost its political base and the superintendent is
coming under more direct pressure to "tighten things up" and to particularly

make teacher evaluations "more credible.”

At least for the last ten years, education in Riverview has taken place
in a politically divided house. There are four main groups. The Conmunity
Elites, who in former decades controlled the board outright, represent

Riverview's established upper class families and longstanding economic
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Riverview's established upper class families and longstanding econouic
interests. A collection of Yatchdoz Groups, which are interested generally in
school efficiency but also in lower taxes. These groups, in addition, tend to
re;resent the newer, growing suburbs that surround central Riverview, and
whoée citizens felt theriselves poorly represented by the old elite. The
Citizens Advisorv Council, which represents the bdéiness and professional
classes, but with a ceneral,"Setter schools" cast. This group has been
actively courted by the school administration. It is the only one of the four
that has official standing with the district, and the superintendent
encourages carefully selected memebers of the advisory council to run for
school board. Finally, there is the Ieachers Orranization, which first made
itself felt in electoral politics about a decade ago, and has subsequently
been a.major influence. ‘
Up until a feu years ago the teachers had been successful in single

endorserients and in forning a working coalition with the Citizen's Advisory

Council. -There was ceneral sympathy for teachers and support for the idea of

nore noney for better schools. However, a few years ago there had been a
particularly bitter teacher strike, and the settlement of the strike was
politically controversial. In the election following the strike, the
successful. school board candidates were those jointly endorsed by the Citizens
Advisory Council and the \latchdogs. The \latchdogs broadened their base of
aeceptabilitf Sy renouncing what were conside;ed obstructionist bosiiions
including d pledge to "dismantle the union contrgcf."' Politically, it becane
acceptable to talk tough about teachers in Riverview, where it had not been

_ acceptable to talk about destroying their o;ganization. )

The current alignment of the board is:
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Supporters Condition
1. Teacher/Elite Term nearly up; won't run again.
2. Teacher Veteran member; won't run again.
3. Teacher . Veteran menmber; secking new support.
4, Watchdog/Elite . Strong independent following in blue
collar sections of the community.
5. Watchdog/Elite Active in non-school polities with
| : visibility beyond school board.
6. \latchdog/Advisory Recently elected.
7. Uatchdog/Advisory Recently elected.

As ‘one can readily see, the teachers are close to losing any direct i
representation on the school board. Clearly, on the basis of political
action, thc teachers have a weakened appeal. Their endorsements are not :
greeted with glee, nor are they. particularly soucht after anymore;i In some
parts of town, a teacher endorsement is considered "the kiss of death."™ This
does not near that the other permbers of the board are automatically
anti-teacher or necessarily anti-teacher union, although one of them clearly
is an urreccnstructed oppchent. Behaviorally, what the change in the board
compositien has rieant in Riverview is a, greater tolerance for hard critical

. ) .
questions beinc aslzed of both the superintendent and jndirectly of the
teachers. The contents of the labor contract has become a subject of \

discussion ir the campaigns and among the elected school board members. Three °

of the current board members have advocated a direct attack on the language in

the current contract that allows the teachers' voice and partieipation in
educetional policy decisions. In the last contract negotiation, a struggle
over languace was averted only because the superintendent and union leadership
agreed to an early se%tlement on wages, while agreeing also not to open other

sections of the contract to discussion. This settlenment, described in an

earlier section, was necessary because the district was to hold 2 tax election

that year, something that.it could not easily do in a climate of labor strife.

v
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Unfortunately, the tax election failed to pass. Th; teachers have thus been

» left in a situation of settling for smaller wages.that they think they i
deserve,-and the district is in the position of both not being financially

able to respond to additional salary demands and having on its board a strong
ninority that wants to play hard-ball with the union contract, The stage is

4

.set for the Second Conflict.

Ioward Public Conflict.
Quite often teazchers and administrators ignore signs in the coumunity
+ when thcy are not directly attached to the processes of labor relations®
They Jjust sprung up ihis year out of desperation‘with the
board, not being able to get some things. ... . What's
happeried is a lot of younger people, professional people,
teachers and people of that caliber have started having
kids, their kids are in school, and this group has coue in.
It anounts to 10-12 people who want everything changed
yesterday.

Ve have chosen as a group not to get involved with them at
alle [I:9:7]

llovever, these groups have a tendency to grow, to attract attention to
'themselves. Their mere presence changes school politics by adding additional
participants and creating the potential for diff;rent coalitions in political
cocntroversy. lot every parent or community protest group amounts.tb much,

llany disappear; many are not effective in expanding resources to acquire what

‘ - - -
" they wantt But-it is not necessary that -such a groﬂp be. formed in opposition

to the teachers organization in order to have it affect the course of labor

relations.

3y

Sometimes the formation of a new coalition begins with the school

district management, which waits for years for board members who had
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sufficient resolve to be inter;sted in taking the initiative in negotiations.
. t
One superintendent told cf his newly electeg board members as strengthening

the board: o

I guess taul T uge the wnrﬂmt L6 vt wuuveas Ui avoiding
controversy as being the most irmportant eleuent to theu.

You know, peace, love, harmony. Uhen you hear sonebody tell -
you that "Uhw not agree to swaller class size, no

supervision (of students outside of class) and a 16 percent

pay raise. Uhat's wrong with that? Let's go." Because

thcy think that will buy them peace with the union. . . .

Coununity pressures are to find peace with the union,

vithout reference to price, almost. Eut the trend from 1970

to 1980 is clear now in the direction of peace on good

terns. Peacc on terns where you, get a good day's work for ;
vour noney and you don't pay an enorr:ous preniun. [I:15:S] ,

L

Ey any nurber of rieans the will to chéhge.the cont;actual relations with
the teachers or;anizatioﬁ is strengthened, a;d the strength is publiely

/
derionstrated. !hereas in the First Conflict the public pressure was for labor

_ peace, in the Second Conflict it is for settlement on terms that are perceived

as becing favorable to the public enterprise. Usuzlly this means toughness.
:d&torials appcar uncer a "don't give up the ship" theme rather than following
the "zet this thing settled thene." [I:3:D] L .

R ; * in the Third jon. Before conflict
returns there is often a decisive teaqhé} organization defeat, but as noted )
before this is usually a‘public drubbing rather than a disestablishnent.

One of our intensively studied districts, IQQustrial City, has clearly
tioved through the Second ConflicP." The crisis came about after Lore than a
decade of teacher dominance in the district. Contracl Qfmands on theopart of
teachers were achieved with very little difficulty, and iﬁq teachers riaintained
a very cordial relationship with the superintendent and with individual board

hembers. Their written contract was not particularly strong, in part because

the teachers had not felt the need to press for some of the normally sought .
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. . , .
contractual clauses, such as binding arbitration of grievances, because
grievances were nearly alweys settled to their satisfaction through the existing

-

reachaniss, ¢

_‘ The second crisis in Industrial Cfty di& not erupt over labor relations .
specifically. It care about because of ghe public znties of the school board
and a groving feeling that the scho&ls were not as good as they should be. The
board had been divided into factions for a nurber of years, roughly along
political party lines, and it had been feuding auong itself. The public
écriuony had caused‘creat difficulty among the coununity, and attention was
drawp‘to the district in the newspapers.

Freguently, the debates‘were‘abOut inconsequential decisions, but said one
obscrver, "it looks like a three ring circus at board reetings.™® By 1975, the
chaos in thc distriet had become highly visible. llewspaper stories included
nention of irregularities in letting bids for a new building and‘of school board

W 0
rnembers pressuring adninistrators to nake purchases fror particular suppliers,

That year, three independent candidates ran for school board, and won.

Vithin the next vear, three additional school board nerbers were either

defeated, or chose not to rum, with the result that all but one nmember of the

o>

old, feudin; board had been replaced. Although the élleged inproprieties of the
old board were tallied about as being a factor in the defeat, there was no grand
refor:: coazlition. Rather, there was widespread dissatisfaction, but rather

diffusc and amorphous dissatisfaction, with the current state pf affairs. As

H .

onc board mcuiber put it:

AN

I don't think that-the people who ran had any knowledge . .
. of what they were getting into when they ran, other than
they wanted to rectify what they considered & fault in the
distriet. I didn't know what the (teachers' labor) contract
looked like before I got on the board." '

~— L

They soon found out. Very quickly, the new board decided that labor reforn
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had to be part of reforﬁiné the district, The new board had branded‘its;lf as
an activist group, and both the teachers' contract and their intimate
relationship with the aduinistration were now seen as illegitimate. As board
werbers were interviewcd, it becane clear that they had taken pains‘to
psychologically dissassociate thelselves fron the teazhers,‘to consider thern
as outsiders. Coui.ents such as, "the teachers all live out of town; they
éon't under$ﬁfnd or support thé comnunity," vere connon.

Tge old ;uperintendent left. The board conducted an interstate seargh
for 2 new onc, which was unusual for that particular district, whic:\had a
reputaticn for being inbred. The board specifically sought someone with labor
relations,experiencc and a reputation for being a tough manager. They found
such a person in c distant state and&hired hir. to "win back the keys to the
store." ‘

\Arned with vhat he called "the mandate frow heaven," the new

superintendent rarched into negotiations with a set of behaviors, and derands,

«

ghat the union had never before seen. In union terns, Ae vanted to g .
backuards, to rmodify language in the contract that guaranteed adtonomj Eo the
teachers, to linit that autonory and grant greater discretion to managerent.

liot only was the superintendent proposing languezge changes in areas such as

the defigi%ion of a grievance, teacher evaluation, and teacher assignuent to
non-clas;roon duties, it becaue apparent that the superintendesmt had the will
anG resourcec to back up his stance. Principally, the supéringendent wa; able

- to enbed his barizining stance in‘a s0lid T7-to=0 support of his school board

' andvthe willingness of the board to take a ;trike rather than retreat from its

position,

134




R e

-The Generations of Labor Relations 3-56

v

”" . Y

The language of labor ne;otiatqrs describes aégressive panaZers as
engacing in "take backs." This description reflects a substantial
over-sinplification of what is happening. The superinténdent in Indqstrial
City was not going padkward. He was intrdﬁucing a new social order, a social
order.characterized by changes in the school's control systen, changes in the
coununications network and the place of the teacher organization in that
netvori:, and Ehanges in panagenent's primary objectives. ' .

he first, and signal, change was that manageuent for the firsl tine

vieudd the lzbor relations contract as a means of gontrol and gcoordination of

the @istrict. Althoush managenment is historicaliy associated with the
turdgaucratization of school districts, nuch of what passed for bur;aucracy vas
uord fairly terwed, to use Gouldner's words, a miock bureaucracy." Rules were
onl| looselr enforcec, exceptions were frequent, ;nd it wvas ceneral}y
understood that autihority rested in the individual supérvisor or uanager
refrer than the officc or the institution. This seems a reasonably acurate
description of many of the school districts we studied, including Induét?ial
City in its prebarg;inins and early bargaining days. The change‘that we s;w
in Incustrial City is that fbr the first time managenent explicitly
bureaucratized the district by asking for rules that allou the control of

%

‘teacher behavior, having those qules placed in the contract, and then
I N N

& ' -
insisting ontenforcenent of the contract. In the words of the superintendent

of Irdustrial City, "the whole area of curriculum, the board, the board's
ressage to me was that they wanted to update the curriculum, they also wanted
to gggzninagg the two schools." Evaluation was another concern of the board.
The new superintehdent in Industrial C;ty instituted the first evaluation

syster: for all teachers, and incidentally aduinistrators too. The

*
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cornunications system within the district and the relationships with the union
were regularized‘and fornalized. The superintendent made it a point to set up
monthiy meetings with the leadership 6f the union.. During these meetings
there was some flexibilily in conversation, but basically the agenda that was
agréed to beforehand héd to do with the implementation of the contract and
little else. This was in marked contract to the earlier relationships between
éhe unior leadership : d the previous superintendent in which meetings were
not regularized and the conversation consisted of whatever the two parties
vanted. In this relationship tac union was the zénggé;_aagni for the faculty;
'hatever concerns, conplaints or difficulties teachers had, the union had a

channel that could elevate those complaints to the level of the central‘

‘office. The new superintendent changed that communications network by

narroting the channel of communications to things having specifically to do
with tﬁe contract. The superintendent said, "I try to keep ny discussions
with the executive council of the union tied to the administration of the

contract. I do not feel that they necessarily represent in curriculun

matters, etc., the faculty." This was in marked contrast to the situation

-which existed before in which it was generally agreed that the union had

estzblished what they called a curriculum council in each building and that
all curriculun proposals care to the building level council., This
supcrintendent said: -

In‘other words there was very little practically no
aduinistrator review at all of these kinds of things. So
there were, you know, a number of things like this that in a
sense put the union in a position of control, much more than
I think it 1s today. » -

T don't want to give thé izpression that prIér to the tiue I
came that all the policies, etc., cane from the union. I
don't necessarily think that was true. All I an saying is

[y
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, * i point: they are restricted to those things that have been
pranted to thew in the contract and that's it--no nore--no

~——--1gss and we deal with the faculty as a whole, not with the
union in other matters.

In making tke changes in connunications and control, the superintendent
found it necessary to violate one of the canons of Second Generation labor
*  'rpelations. He no longer felt that labor peace was of parauount importance.
Be wvas willing, ard eventually forced to, take a strile. In his words:
You are not giving presents to anybody. MNo, I'm not saying
that in the process of deciding what is be: for the school
¢istrict that there isn't room to recognize some of the

. denands or reguests of the. faculty, if they are legitimate
and will help improve the district, but if they are not, I

don't think that it is souething you can decide you are !
. going to do--to give them a pift just to keep somebocy :
happ,-

o

Interestin,ly, bﬁildini adrninistrators in the same district cane to think
of the ccntract as uuch as source of aythority than source of restrictions.

ks onc principel seid, "I think it does heighten our authority and I thihﬁ it

& - !

gives everybody & clear set of guidelines that we're going to functioﬁ;oq’and
by hei;hténin; the authopity'we ﬁave in the coutract (I cau say) now, you'
people, I-expect you to abide by this contract." Thug, even while rezlizing
4

th 5t tac contract had the effect of UaKLFg tiie adn:inistrztion rnore &

tlejalistic, direct, an¢ rule abiding," the principal pledged allegiance to

the docunent caying, "I will not any nore deviate from it. I will not brezk
. /
. that contract." /

> 4
Bargzining with the nev superintendent was difficult. Thé‘pnoblem was

not.sinply that he wvas. a ﬁough bargainer, nor that he had a unified school
v !
board behind hip; it was not even that he %had brought to the table a neu

beryaining style, one involving "package bargaining" which represented a

B

¢ifferent bargaining norn. than the teachers had’expeiiencéd before. The

fundauental dif. .-ence in bargaining was that what barga{ning was about had

'
x #
Y
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- become different. Management had b;come the prime mover, desirous of
estat‘ishins organizational control, and aggressive at the barsainins table at
persuing its ends. Labor had become the responding party. .

There was alstrike, what the‘teacher association leadership termed a
"frustration strike." The teachers gained no concessions from management by
striking, and the apparent cesolbe of management to stick with its position
convinced the teachers to settle after three days. But the strike was an
important turning point for the teachers organization in two respects. First,
it marked their acceptancé of management as the moving party in employee
relations,rthe party that would have to be respoﬁded to at least as much as it
would have to respond. Second, the teachers' strike marked the beginning of a
new activism and militancy among the rank and file. "We've grown flabby," ‘
said one of thg associatigg leaders, "these teachers have had it so easy for
the last decade, that they really don't know how to be.activists."

Perhaps the best indication of changing the social order is the change in
the evaluation system at Industrial City. 1In the prior administration,
evaluation ;nd discharge had been synonomous. A se .es of bad evaluations led
to one's discharge. And in fact only provisionary teachers were evaluated in
Indqstrial City. The new superintendent's e&gluation systen cléarly split
those aspects of evgluation which were within the province of the union and
'ihose which were not not. In Indﬁstrial City one could be discharged for
violation of rules of procedure, most of which were in the contract. If one
we}e late to class, drunk, abﬁsive, insubordinate or flagrantly immoral, one
fould be discharged. 1In 66;& the substantive and procedural sense the union
was involved in these procedures, both before and after the ascendancy of the

¥
new superintendent. The superintendent'i evaluation system had only to do
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i uith'teaehing and classroom performance. The superintendent had virtually
conceded that teachi;g and classroom were not likely to be the causes for
discipline or discharge against a teﬂured teacher. It was simply too
difficult to prove misfeasance. The superintendent's evaluation system was
designed to bring administrators and teachers into contact with one another
and to estgblisn the process of criticai review of teaching work. Principals
and assistant principals were directed to ipend substantial amounts of time in
classrooms, review and carefully analyze interactions between teachers and
students aﬁd then to_review these analyses, notIJust the summary Jjudgments,

with the teachers. Our field work ended before we were able to get a rgading

on the academic effect on the new evaluation system, but its organizational

effect is clear. It established tha union's relationship to the school
district as belonging to that area called contract, and it made the
administrator the moving party in other aréas of the district. Administration

was perfectly willing to take things and plac;\EheQ\in a contract when they

felt they were necessary. .
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“In order to survey labor telatiens issues in a representative sample of

school districts in Illinois add California, we identified a total of 90

school districts clustered in ten geographical.regions (five clusters in each

state).

Cluster sampling was utilized as a qost-efficient way of insuring

3

that the various regional areas in each state would be represented. Within

the regional clusters, specific districts were selected on the basis 6f four

criteria:

1.

In California, two clusters were selected in the northern par

Matching the population distribution of elementary, secondary, and
unified district t;pes, ‘
Insuring adequate representation of small, middle-sized and large

school districts,

In Illinois, keeping the representation of bargaining and

»

non-bargaining districts proportional to their respective number
\':
within the total population, and \
\
Keeping the geographical size of each cluster group as\ small as

3

practicable in order to keep data collection costs withia\gur budget.

of the

state, two in the seven southgrn counties, and one in the greater Fresno area.

In Illinois, two clusters were in the greater Chicago area;'one in thg Rock

Island-Moline area, one in Champaign and Vermillion counties, and one in the

greater

East St. Louis area. The distribution of district sizes and types in
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the total population of school districts in each state and within the sample

surveyed is shown in Table 4.1,

Table 4.2 describes the 71 achool districts represented in our final
sampie. Even with replacement of several districts, we found it impossible to
gain access to a completely representative samble. School superintgndents,
from whom we sought permission to conduct the aup%ey were seneral}y cautious
about the prospects of cooperating. Although it is impossible to be certain,
our research team is confident that the digtricts declining éo participate
were generally comparablé with those who did. We held interviews with
superintendents in several of the non=cooperating districts; Notes from thoseé
interviews suggest that (apart from the persoasalities of the superintendents
1nvolved); if there is a systematic bias in our sample it is that the -
cooperating districts have somewhat less labor relations conflict and are a

bit less troubled by arguments over the legitimacy of the collective

bargaining process that those who did not participate.

A; the entries in Table.4.2 indicate, Illinois §1stricts were somewhat
more cocperative than those in California. fhis probably reflects the longer
history of bargaining in Illinois, and the higher sense of being forced into a
bargaining relationship in California schooi districts who were still reacting
to the legislative mandate to recognize teacher bargaining agents which passed
the legislature in 1975, .

Elementary, secondary and unified school districts (called "Unit"
districts in Illinois) ;re all adequately represented in our sample.

Districts with less than 500 students enrolled are the most numerous in our

-
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Table 4.1
. " Size, Tvpe and Location of Sample Districts
quifornia Illinois
Pop. . Smpi. Resp. Pop. - Smpl. Resp.
ENROLLMENT:
500 and smaller .
elementary 371 8 208 6" 5
secondary 14 1 38 2 1'
unified 23 0 89 3 5
501 to 1,000 ‘
elenentary 91 3 1 76. 3 1
secondary 23 2 2 18 1 1
unified 28 1 1 152 y 3
1,001 to 3,000 .
elenentary 112 5 y 120 y 1
* secondary 32 1 1 40 2 1
unified 52 2 -1 151 5 5
3,001 to 6,000
elementary 49 . 2 1 27 2 1
secondary 12 1 1 19 2 2
unified 42 3 2 25 2 2
6,000 and larger
elementary 43 3 3 7 2 .1
secondary 34 7 1 10 2 2
unified 117 6 y 31 5 2
46 32 y7 33
: Additional respondents dﬁe to replacement of non-accessible districts in °
original sample. )
142
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5

TRABLE 4.2 SCHOOL DISTRICT CHRRACTERISTICS

1. STATE

lltinaois (S4%)
- California (4E%)

2. TYPE OF DI1STRICT
Elementéary (42%)
Secondary 3 (204
Uni;}Zd 285 (28%)
1 S88in9=7
Z. TOTAL ENRQLLMENT
S00 cr smaller 21 (33

501 to 1,000 8 (14%)
. 1,001 to 3,000 13 (20%)

_ / 3,001 to 6,000 7 (1%
////,// €, 001 and above 14 (22%)
' Missine=E
OPERATING EUDGET Mean " 8td. Dev.
COMMUNLTY TYPE
Urban 13 (20%)
Rurail 29 (45%)

Suburban 23 (35%)
Missine=7

TERCHER ORGANIZATION AFFIL1ATION

Nat’ | Educ. Assn, 4% (EB%)

Amer. Fed. Tchrs. . S (14%

Other/none 12 1ew)
Missine=g
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sanple (but are still less well represented in the aample‘than in the
population). Large districts are over represented 1A relation to their number
in the states. This over-representation is intentional, since zhe vast
majoritv of both teachers and students are found in districts with enrollments
over 6,000.x ‘ ‘
. The average budget in our sample was $9,998 million (with‘a range of $200

thousand to over.$110 million, and a standard deviation of $17,768 million).

Urban, rural and suburbén communitie; are all substantially represented
in the sample. The smaller number of urban districts is offset by their
larger size. ‘

0f the districts identifying teacher organizations, 68% (u45) were
affiliated with the National Education Association and 14% (9) with the
American Federation of Teachers. Twelve districts (18%) declared either that

they had no formal teacher organization or that the local unit was not

affiliated with either the NEA or the AFT.

Sources of Organizatiopal Stresa

Labor relations represents only one aspect of school distriet policy and
operaticns. In attempting to interpret the ways in which school systems
respond to teacher organizations and bargaining demands, it is probably
important to know whether other sources of stress and conflict are operating
within a school district.. In our interviews with superintendents, teacher
leaders and s(hool board presidents we asked for information regarding:

1. The existgnce of any serious problem$é or crises within the community

served by the district,

-

2. Estimates of school district enrollment trends during the five year
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pebiod immediately preceding our study, and

T

3. Views regarding the financial status of the 'district.

Table 4.3 summarizes responses to the three queries. Elevgn (17%) of the

districts reported some sort of community crisis (rgngins from ;apid

population shifts and teacher strikes to floods and winter weather problems).

Eight of the districts (13%) had enrollment declines in excess of 25% over the

past five years and four (6%) additional districts had increases in enrollment
§

of more than 25%. No more than two (3%) of the districts were identified as

-

facing a financial "crisis", although 25% of the districts were viewed by one -

I

or more of the leaders we interviewed as being financially "troubled."

(Tegcher leaders and board members tended to hold a somewhat more sanguine

view of the district's financial health than did the superintendents).

Ihe Resoondents, In each school district we distributed questionnaires

to:

1. The superintendent of the district,

The superintendent was, 1n turn, asked to distribute copies of the

questionnaire to:

A. 3 to 10 school principals, devending on the size of the school
district. (Fewer principal questionnaires were used in very small

districts where less then three principals are employed).
: B. 3 to 15 teachers, randomly selected from staff rosters.
C. 10 to 25 citizens who are active in various school and/or

community groups identified during the superintendent interview,

2. The president of the local teacher organization.

The teacher organization president was, in turn, asked to distribute

copies of the questionnairé to:

A. 3 to 10 teachers who were active leaders within the district

teacher organization.

¥

3. The president of the school board.

The board president was asked, in turn, to distribute copies of the

questionnaire to:
A. all remaining members of the school board.

1

A total of approximately 2,220 questionnaires were distributed.

Of this
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THELE 4.3 SOURCES OF ORGANIZATIONAL STRESS

1. COMMUNITY STREILITY

Stable 51 (83%) g .
Unstable 11 (17%)
Missine=8

2. SCHOOL ENROLLMENT TRENDS

Increase )z5% 4 ( B%)
’ Increase 10-25% 3 L 5%
. Stabie (+/- 10%) 34 (S4%)
Decltine 10-25% 14 (22%)
Deciine )25% g (123%)
Missine=9 ) 2

2 VIEWS OF FINRNC1AL STATUS (Supt.) . (TO Ldr.) (Bd. Mbr.)

Crisis a2 C 3% 2 (3% 1 ¢ 2%
Troubled 16 (25%) 9 (15%) 12 (19%)
‘Under Control 22 (34%R) 22 (I7%) 27 43%)
Comfortable 23 (JEX) 2B (43%) 23 (3?
Surplus 1 ¢ 2% 1 ¢ 2% 0 ¢ )
Missine= 8 iz 9 ’
) )
| .
i
’ |
i
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£

number 1,038 useable responses were returned. Table 4.4 presents the data on
the characteristics of those who respondéd. As the table indicates, 56% of
\ the reéponses were from men, 44% from women. The respondents are heavily
\\\ concentrated in the 30 to 45 age bracket (561).\.As would be expected, only a
' very small number of senior citizens responded (1%). Somewhat less expected
was the small number.of responden?s in the Under 30 age group (7%). The vast _
mﬁjprity of the respondents identified themselves as "white" (94%). Blacks
acc;ﬁpted for three percent of the sample, all other minority groups, along

with a hgndful or "others" accognted for the remaining 3%.

" Our respondents are clearly in the middle and upper middle classes when

'it éomes to family income. Two-thirds orvall respondents reported a family

“\;{{ income in excess of $25,000. Only 5% claimed incomes under $15,000.
Nearly two-thirds of the respondents identified themselves as mem%ers of

a labor organization. Teacher respondents, of course, account for a large ,

proportion of these l;bpr organization memberships. ﬁot all teachers, )

however, identiried themselves as members of a "labor organization." To the

contrary, we found a number of 1nst;nces where‘teachers who were member; of a

récosnized collective barsaiding un;t did not see this membership as

membership in a "labor organization."

*Qur re~,..udents are notably on the conservative side politically. On a

seven point (Strongly Disagree to Strongly Agree) scale, the average

respondent gave a score of 4.6 to the question: "Generally speaking, I
consider myself a political conservative."

. I

This mean score is well above 4,0, which represents the mid-point on the range

of possible answers.

As expected from the strategy used to distribute the questionnaires,
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TQBLE 4,4 CHRRACTERISTICS OF INDIVIDUAL
SURVEY RESPONDENTS
(Tota! Samplie Size=1, 038)

1. SEX
Mer: 571 (S56%)
Wemen 454 (44%)
Missine=1JX
2. AGE
Under 30 73 ¢ 7%)
, 30 to 45 575 (56%)
46 to €5 J66 (IE%)
Over €5 11 ¢ 1%)
, Missine=13"
Z. ETHNICITY .
’ * Elacks - I3 ¢ 3%
y Hispanics 12 ¢ 1%)
Whites 9EB (94%) .
Asians 7 C %)
Others S ¢ 0%
Missina=13
4. FAMILY INCOME LEVEL ad
. Under $15, 000 S2 ( 5%) /
. $15 t6 75, 000 282 (29%)
$25 to S0, 000 E38 (53%)
Abcove $50, 000 133 (12%)

Missine=22

UNION MEMEERSHIP STATUS

!JI

Labor Ore. Members 648 (E4%)
Non-members IE4 (RER) )
Missine=2E ) !

¥

6. POLITICAL CONSERVATISM Mean Std. Dev. l

(On & 7=-pcint scale) 4.60 1. 60

\

7.. ROLE IN SCHOOLS

Citizens 209 (20%)
/ , Teachers ‘ T 26@ (25%)
Teacher Leaders 175 (17%)
Principals 111 C11)

Central 0Of¢. Adms. 91 ( 9%) i
Sch. Board Membs. 180 (18%) ,
Missine=i2 ‘ .
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teachers and school district Eitizens are best represented ;mong the
respondents (26% and 21% respectively).‘ Central office administrators
(superintendents and a few other senior ndmiﬁistratorsi ;re least numerous
among the respondents with 84 completed questionnaires (9%) Though principals
slightly outnumber the guperintendents! they are not evenly distributed across
the districls. The principals disproportionately represent larger school
districts where they are more nunerous.

Reapondent Attitudes About School Programs. Seven questions in the
questionnaire focused on respondéht's attitudes toward various school program
goals. Two mean scores for each of these questions (along with their
respective standard deviations) are shown in Table 4.5. One mean is for all
of the 1,038 respondents in the sample. However, since .there are ngt only
disproportionately large numbers of teachers and parents in the sample, but
also disproportunately large numbers of r;spoannts from large districts, a
more representative picture of the overall sta;e of labor relations is
generat?d by aggreé;ting across Eole groups and districts before calculating a
total meaﬁ score.\‘That is, in opder to limit the biases particular groups and
districts in estima@ing overall attitudes toward school programs, ‘we
calculated a secsnd-seﬁ of mean scores for these attitude questions in three
stages. Mean scores within each role-group (i.e. citizens, teachers, teacher
leaders, principals, superintendents, and school board members) were
calculated first. Then, across the role sroups'mean scores yithin each
district were calculated. Finally overall mean scores for the entire sample
were 2alculated by averaging the scores across all districts. The resulting
grand mean scores on the five program attitude qu;;tions are shown in the

first column of Table 4.5. A comparison of the two sets of means in Table
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TRELE 4.% RESPONDENT VIEWS ON SCHOOL PROGRAMS
(Mean Scores On a seven Point Scale——
i=Stronely Disasree, 7=Stronely Reree)

»

. Ass. Dst. . Total
THE SCHOOLS SHOULD . . . Mean Score  Sample Mean
. N=72 (s.d.) N=1038

Di. emphasize fundamental

ekills E. 46  (.42) E. 52
DS. proavide hiah level

academic training B. 14 (.42) + &.18
D4. emphasize vocational

educaticn 5. 58 (. B62) S 97
DZ. Provide sparts, dramgy’

&.other extra currigula 9. 96 (. 54) 5. 56

DZ. suppart sccial and
cuitural enrichment 5.50 (.72 5. 59

-3

(5. d. )‘ .

¢ .91)
(1.086)
(1.36)

(1.44)

(1.33
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reve%}s’only modest changes due to the bias of role groups and/or districts.
Oniv the score for question D3 ("The schools should support social and
cultural enrichment") shifts in the grder of magnitude ih the two sets of
means-~moving from third place in the total sample to the lowest mean in the
aggregated means. Each of the five program goals'offered to our respondents
veéeived very strong support, Programs of "social and cultural énrichment",
which received the lowest overall aégregated support were still given a mean
score of S.Sd’(half way between "agree somewhat" and "agree" on our !
seven-point scale). The strongest support was given to basic or "fundamental

srills" programs. For this question the mean score was 6.46, Just over a half

point short of the 7.0 maximum score that could be given. As the pattern of

mean scores in Table‘u.s reveals, our respondents place substantially higher

priority on fundamental skills than on high level academic training,

vocational education and extra-curricular programs as well as the social and

’cultural enrichment goals just mentiod;d. While the diffe;endés between /
vocational education, extra curricular and cultural. enrichment programs

(questions DU, D2, ;nd D3) are not significant, diffegences between the other

mean scores éﬁown in Table 4.5 are in highly significant. Academic programs

4

(question D5) are' given substantially more support than any of these less

\

oroadly‘supported program goals, and significantly less support than the

highly desired fundamental skills (question D1).

riew
During our field interviews with key actors in each district, we asked
for information rega.~ding various aspects of labor relations. A summary of

the responses to some of these questions is presented in Table 4.6 On the

151
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TAELE 4.6 LAHBOR RELATIONS PROF1LE DQTQ
(As provided during interviews)

1. Tescher Organization Membership Mean Std. Dev.

(n=E@ districts) ' 7€. 67 27.58

s First vear of Negotiations 1973.1 5.09 yrs.

Recognition conflict level

Cwie

- -~ None - 29 CET%)
. PRaucus Debate . Y (24%)
JoBBotianar Strike S { 9%)

4. Current Labor Relations

Condlict Level RAccording tos Supts 70 Ldrs Ed Mbrs
(On S-point scale, 1=Hi.
Conflint, S=Cooperaticm)
L
. M‘;‘arlr' 3‘0 63 E’- a: 3’0 5@
‘ Std. Dev. = (1.22) €1.28) (1.14)
5.'T0tal N, of\Strike%
None ' Sz (B4%)
One 7 C11%)
Two or More \ KRN ( 9%
Missin9=1w\ ‘
€. Duration of most recen%!strike Mean Std. Dev.
(in days, N=9 distrths) €.78 4, 06 \\\\
| T -
7. Year of Most Recent Striike : AN
) \ , AN
This year \\ 4 CL@B%) h
l.ast vear . 1 (10%)
Two Or mMmare YeEars aso 5 (S@%)

e. No;\of GrieQances Fited Durine Previous Year

. Nene 5 (S57%)
One ‘ 7 (11%)
Two or three 10 (1e%)
Four or more 10 (1E%) ‘
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TABLE 4.€ CONT1NUED.

. 9. Teacher Oresanization Active in Elections?
Yes 28 (48%)
No 29 (S1%)

Missin#=15
10, Teacher Ore. Sucdessful in Elections, If Interested?

Yes 14 (50%)
N& 14 (50%)

11. Hetpfulness of Collective
Bargaining,. as seen by:— Supts T0 Ldrs Ed Mbrs

(On S-point scales

1=Harmful, Z=Neutral,

Y=Helpful) Mean= 2.59 4,38 2. 42
Std. Dev.= (1,49) (.97) _(1.&1)

12. Generationa! Placement as determined by Labor Relaticns Conflict
Leve! (Var. &4 above) and responses to Buestion Ci@ on survey
questicnaire (Rssessing schoo! board acceptance of teacher

organization lesitimacy) —— SEE F1GURE 4.A .
No. Dsts. No. Grps.

‘ {Ag9. Means) (Agg. Means)

1st Generation 19 (29%) 87 (274

ist lnterseneration Lonflict 9 (14%) 44 (14%)

EFarly 2nd BGeneraticn 20 (214 T (22K

Late= ¥nd Generation 12 (18%) 60 (19%)

“nd Intergeneration Conflict S ¢ 8% 58 (18%)
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FiGURL 4.A GENERATIONAL PLACEMENT OF SAMPLE DISTRICTS
AND 1IND1VIDUARL ROLE GROUPS (see TABLE 4.E).

REPORTED LAEOR RELATIONS CONFLICT LEVEL

——1

1

HIGH 1

()S. 26) 1

. )
PERCELVED 1
1

SCHOOL 1
———1

EDHRD 1
1

ACCEPTANCE 1
MED 1

OF ()3.97) 1
I

TEACHER 1
———]

DRGANIZATION | 1
I

LEG111MACY I
1

LOW 1

((=2.97) 1

—

S

Law (Mean > 3.9) High (M=zan (= 2.9)
LATE SECOND

SECOND INTERGENERAT 10ONAL
GENERATION CONFLI1CT

12 Districts
€0 Role Gropps
\

FIRST
GENERATION

19 Districts
87 Role Broups

HHI—‘HHI—"I—‘HHHI—‘HHI—‘I—‘)—'HHH)—'I—‘HI—‘HI—‘

o Districts
98 Rote Groups

ERRLY
SECDOND
GENERRTION
20 Districts

71 Role Groups -

-—-1

F1RST
INTERGENERAT 1 DNAL
CONFLICT
9 Districts
44 Role Groups

| SN
L
-y
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average nearly 77% of all teachers belong to teacher organizations within
their local districts. Membership levels vary widely, however. The standard
deviation for local teacher organization membership was nearly 29% (with a
range from 0% in one small district to 100% in a number of districts being
reported).

On the average, districts in our sample began formal negotiations with
teachers in 1973. This average masks, however, the fact that a large number
(25 began in 1976, the year that California's Rodda Act became effective).
Contrary to the impression somegimes presented in the mass media, we found
phat 2/3 of all districts with contracps expe;ienced no significant rancor or
conflict at the time when they first recognized teacher bargaining agents.
Only 5 (9%) of all organized districts reported that recognition conflicts
involved any sort of job action by teachers.

When asked about the current level of conflict“or cooperation between
teachers and school district managers, most respondents indicated that "some
trust" or an "adequate working relationship" best describes the situation in
their districts.\ Superintendents and other central office administrators gave
the most optimistic assessments of the current labor relations tone (3.63 on a
5-point scale). Teacher leaders were less sanguine in their estimates of
conflict,\giving only a 3.42 mean score on the S5=point scale.

Asked if they had ever experienced a strike, 84% of our sample said they
had not. Only 10 districts (16%) had ever undergone a stri&g, and only 3 of
those districts had experienced two or more strikes.

Districts with strike experiences were queried about the duration of
their most recent strike. The average strike lasted just under 7 days

(s.d.=4,06 days). Among these districts, four had undergone a strike during

b
(01|
1
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1979-80 (thre ye;r of our data collection). One district had a strike the
previous year and the other five had not experienced a2 strike for two or more
years.,

More than half of all districts (57%) surveyed had not had a singie
grievance filed during the 12 months prior 'to our interviews. Another 11% of
the districts had a single formal grievance filed during this period, while
only 16% had experiericed four,or more formal grievances,

As indicated in Table 4.6, roughly half of all districts reporting
ihdicated that teacher organizaticns have played an active role in supporting
school board candidates (or other local political candidates). Of the teacher
organizations taking an active part in electoral polities, exactly half were
reported to be successful in having the candidate(s) they supported elected to
office.

Asked about whether, on balance, collective bargaining f.. teachers was
helpful or harmful to their school districts, our respondents gave mixed
replies. School board members were the most negative (giving an average of
2.42 on a 5-scale). Superintendents were also on the negative side of the
scale (mean score = 2.59). As expected, however, teacher leaders hold a very
poéitive view (scoring 4.38).

The lést variable reported in Table M.Gﬁre}lects our assignment of
districts (and‘the respondent role-groups within each district) into a
specific stage in the generational evolution of labor relations. Two bits of
information were used to assign respondents to a particular generational
stage. First, since analysis of our eight case study districts indicated that

the first intergenerational conflict turns on the question of whether or not

the district (i.e., the board and the management) accepts the legitimacy of
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the teachers uvd o}ganize and bargain collectively over the terms and
conditions of their employment, we accepted low scores on question C10 ("The
School Board . . . accepts as legitimate the rights of teachers to bargain
collectively.") as evidence that respondents were adopting a First Generation
or First Intergenerationgi Conflict orientation toward the labor relatioﬁs
Licture in their diétricts. Second, since our case study data also indicates
that conflict is relatively intense during each of the Intergenerational
Conflict periods as well as during the Early Second Generation period which -
follows initial recognition of the teacher bargaining agent, we averaged the
assessments of current labor relations conflict (Variable.u on Table 4.6) in
order to get a district conflict level measure for each district. As
indicated in Figuré l-A, each generational group is uniquely defined by a
pgrticular combination of legitimacy and conflict scores.

First generation districts have low or medium willingness to accept the
legitimacy of bargaining. The First Intergenerational Conflict involves
continuing rejection of the legitimacy of organized bargaining with a
substantial increase in the conflict level in the district. As the district
moves from Intergenerational Conflict into the Second Generation, a moderate
level of écceptance for the teacher organizatior's legitimacy signals entrance
into the Early Second Generational period. Fuller acceptance of teacher
legitimacy, if our case data is to be trusted, is accompanied by a reduction
in the labor relations conflict level within the district. Hence, we defined
as in the Late Second Generation districts which reported high legitimacy
scores (i.e., above 5.2 on the T-point scale) and high cooperation scores.
Our one Second Intergenerational Conflict case study district suggested that

labor relations conflict starts to become intense without a commensurate
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withdrawal of acceptance the legitimacy of teacher organizations during this
stage, -

Since, as we discuss more fully below, members of the various role-groups
in our sample (i.e., Citizens, Classroom Teachers, Teacher Leaders,
Principals, Superintendents, and School Board Members) have substahtially
different views of the situation within their own school district, finding an
appropriate strategy for pooling the responses‘of all 1,038 respondents so as
to produce an gccurate picturg of the situation in each school district became
a bit complicated. The problem is that there are typically several‘Eeachers
and citizens, but only one superintendent respondent from each district.
Moreover, in larger districts we generally got a much larger total number of
respondents than in smaller ones. In order to keep the large numbers of
teac o s or citizens from swaﬁping the smaller number of administrators, and
to prevent large district respondents from outweighing the views of sm;%ler
district respondents, we averaged the scores for all members of each
role-group within each district and assigned to the group the resulting mean
scores for each question in the questionnaire. Agter aggregating each of the
role-groups, we then averaged the scores for all role-groups within each
district. The final result, shown on Table 4,6 and repeated in Figure 4-4,
led to the identification of 19 districts as still operating within the FirSt
Generational period, 9 districts in the First Intergenerational Conflict
period, 20 districts in the Early Second Generation, 12 districts in the Lat%
Second Generation, and 5 districts in the Second Intergenerational Conflict
period. As indicatea on both the table and the figure, the average scores foﬂ

\
individual role groups (because they reflect the way members of that specific \

role-group evaluate the school board's willingness to accept the legitimacy of

\

15
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the teachers organization) are not distribuéed exactly the same way as the
averages for all groups within each district. Hence, somé role=groups can be
thought of as "leading"™ or "lagging" behind other role groups within the same
district. This statistical finding fits comfortably with our case studies
where we frequently noticed that individuals or groups d;d not share the
dominant perspective on the labor relations situation within the district. As
shown, we found 87 role=groups with mean scores suggesting First Generation
status,‘uu in the First Intergenerational Conflict, 71 in the Early Second
Generation, 60 in the Laté Second Generation, and 58 moving into the Second
Intergenerational Conflict period. We will return to a detailed analysis of
differences among th;se groups after describing somewhat more fully what can
be learned from and about the overall picture of labor relations from our

survey data,

As shown in Table 4.7, seven questions included in our suprvey instrumen£
were aimed at assessing the current state of labor relations within our sample
districts. Two mean scores for each qgestion (with their respective standard
deviations) are shown on the table. One is the mean for all 1,038 respondents
in the sample. Tne other means were calculated in three steps. First, a
separate mear was calculated for the members of each role group (i.e.,
Citizens, Teachers, Teacher Leaders, Principals, Superintendents, and School
?oard Members) within each district. The resulting sub-group means were then
averaged within each school district. Finally, the resulting district means
were averaged across the 72 districts in the sample. This procedure was used

to eliminate whatever biases may have been created by the fact that relatively
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TREBLE 4.7 LABOR RELAT1ONS PROF1LE:
AGGREGATE DISTRICT MEAN SCORES.

a

(From Survey Questions. Usiny a 7-point
scale’ 1=Strongly Disaeree, 7=Strongly Agree)

Agg, Dst.
. Mean Score
THE . ..00L BOARD . . . N=72 (3.d.)
C8. is pre-cccupied With
cxl lective bargaining. 2.92 (.9

Ci®. accepts as legitimate the
rigshts of teachers to bargain. 4.53 (1.16)

Cii. is satisficd with current
relaticnship with teachers, S5.00 (1.0

’ / - ‘l

'
THE SCHOOL ADMINISTRATION . . .
B2, acts responsibly in deal ing
With teachers. 5. 13 (.80
THE TEACHERS® ORGAN1ZATION . . .

Al., is strong and well orsanized, 4.71 (1.11)

AZ. is successful in dealing
With school management. . 4.82 (.B84)

A10. is quite |iKely to strike. .37 (1.32)

160

Total

4-20

Sample Mean
N=1038 (s.d.?

3. 03

. 00

4. 87

4.74
3. 56

(1.53)

(1.80)

(1.58)

(1.53‘)

(1. €@

(1.52)
(2.05)
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large numbers of teachers and citizens were’;ncluded in the sample. It also
eliminates biases resulting from any tendency for various role groups to
selectively perceive eVehts within some of the school districts. As shown on
Table 4.7, the biases thus eliminated were generaily quite modest (with
differences in the grand mean for each question ranging from .02 to .19).

Three questions (C9, €10, and C11) sought to assess the mood and attitude
of school boards. On the average, it was reported, school b?ards are not
particularly pre-occupied with collective,bargaining issues and are generally '’
satisfied with their curéent working relationship with teachers, Vhile there
is substantial varjance, our respondents generally believe that—school boards-—-—-— ey ST
. are pore likely to accept than to reject the rights of teac?ers to organize
and bargain colleétively.

Responses to question E3 show that the average respondent "agreeS

somewhat" with the statement that the school administration acts responsibly 4

in its dealing with teachers.

When evaluating teacher organizations, the typical respondent reports
that they are well organized and that they tend to be successful in dealing ’
with the school managemené. Given the fact that only 16% of the districts in
our sample had ever experienced a strike, and that only 5% had undergone two
or more strikes (see Table 4.6), there was a surprisingly weak tendency to
disagree with the propesition that teachers are "quite likely to strike." -

Apparently the fear of teacher strikes is rather more widespread than their

actual occurrence.

—~—

Table 4.8 reports the role-group and district aggregated mean scbres (as
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well as the total sample means) for eight questions aimed at assessing overall
percep}ions of local school boards. ‘The responses arejlisted in descending
order 6{ mean sc;res. It is clear from these mean scéres that school boards
are genérally regarded as responsible. Their succesq in pursuing educational
lgoals, as well as their level of organizational effiéiency, though less well
recognized, still éend to be viewéd positively by the typical respondent. Our
respondents were still }ess sure that school board ﬁembers are competent, or
that they reach their decisions openly and with adeduate/iﬁput from all
intere;ted parties, or that they maintain close conpactlwith a broad
cross-section\of district citizens. f

Our respondents gengrally rejected descriptiops of their school boards
are arenas of high conflict or objects of organize? peclitical oppbsition. On
this point, our data fit comfortably with previou% research on local school

bozrds which indicates that they are typically devoid of rancc..ous political

debate and active political opposition. e

When asked to assess the administration oﬂlﬁheir local school districts,
our respondents generally -offered a positive appﬂaisal. As shown in Table
4,9, the mean score of 5.49 on question B1 (asséssing agreement ﬁith the

proposition that school administrators are successful in running the schools)

is higher than the success rating given to either school boards (mean = 4.81

on question C2--see Table 4.8) or teacher organizations (mean = 4.82 on

Y

question A2--see Table 4.7). Similarly, the mean response of 5.26 orn the
administration competency question (82) is higher than that given for either

“board mpmbers (mean/; 4.61 on question CB--see Table 4.8) or teacher leaders

/
/ —
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{

TRBLE 4.8 VIEWS OF SCHUODOL BORRDS! o

AGGREGATE DISTRILT MEAN SCORES ‘
(From Survey Questions. Usine a 7-point scales
1=Stronaly Disagree; 7=Gtironely asree)

Ass. Dst. , =~ Tcotal

: - f Mean Score Sample Mean
THE SCHOOL BOARD + ¢ . N=72 (s.d.) N=1038 (s.d.)
C4. acts responsibly & in the best
interests of the district. 9.13 (.80 4.97 (i.64)
., is successful in PUrsUiInNg ’
educational scals, - 4.81 ¢ .B2) 4.74 (1.58)
Ci. is well creanized and ,
efficient. 4.0 ¢ .B5) 4.74 (1.60)
CE. makes ali important .
decisions openly. 4.62 ¢ .80 a.57 (1.88)
!
C2. has competent member?. 4.61+ ( .B84) 4,483 (1.72)

—

CS5. is in close contact with

a cross—section of citizens. 4.47° «( .7?) 4.33 (1.7%
CE. is characterized by hish ' L
conflict & split votes. 2.69 (1.17) ‘27 7 1.7

7. has besn the focus of
political opposition. .67 (1 2\ 2.70 (1.87)

VA . 183 , ’J
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x

(mean = 4.69 on question A3--see Table 4.10). On both questions, the higher
. &

administrator ratings gre statistically significant well above the .001

B

level, . ) -

The last four questions listed in Table 4.9 were aimed at ascertaining

N

what sort of management thru;t predominates among loéal school
adminis;rations. Despite regent reports of financial hardship, we found that
our districts generally repérted that their gdministrations are more concerned
with accountébility (B6), student achievement levels (B7), and innovative
program development (?H) than. with ;;intaining existing programs (B5). 1In .

each case, however, the average response was above the 4.0 mid-point on our

7-point Likert scale. We also noted that there were no statistically

‘significént correlations between reported levels of preoccupation with
maintaining existing programs and the various assessments of district
| <

financial stétus provided by superintendepts, teacher leaders, and school
. 1 -

board presidents during our interviews (see Table 4.3).

/’

" Table 4.10 presents aggregated and overall sample mean scores for Seven

questions assessing respondent views of their local teacher organizations. As

;hdicated, teacher organizations tend to be seen as actively trying to

influence school board policies (question A5). The, teacher organizations also
/2end to be viewed as responsible (Al), compe&entlylled (A3), and active Lnt

.

ﬁﬁying to influence state legislatures (AT7).
Our respondents were more eduivocal reéarding their assessments of
teacher organization activities in relation to local distriét poliéicsﬂ The

greatest variance in assessing teacher crganization charactcristics came .in

/ lti




Role Perceptions and Generational Evolution : \MzgS |

TRELE 4.9 V1EWS OF SCHOOL ADMINISTRATIONS:
. AGGREGATE D1STRICT MEAN SCORES.
{From Survey Questions. Using a 7-point scale;
1=8¢ronoly Disasree, 7=Stronsly Rsree)

Ass. Dst. " Total
. Mean Score Sampie Mean
THE ADMIN1STRATION . . . N=72 (s.d.) N=10I8 (s.d.)
Bi. is successful in runnine
the schoais. ' 5. 49 \f’.76) 5,43 (1.47)
\ e
BZ. is made up of highly ' .
competent individuals. S.26 (.79 5.13 (1.63)
EE. has taken steps to tighten .
accountability. 4.9z ( .90 4.86 (1.59)
B7. is actively pursuinge student ’
" achievement. - 4,78 ( .87) 4.72 (1.63)

a4, emphasizes the development of
innovative Prosrams. 4.77 ¢ .76) 4.83 (1.859)

B5. is pre-cccupied With

Mmaintaining existine Progs. 4.22° C .73 4.21 (1.5
\
\
1£85
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|

TAELE 4. 10 VIEWS OF TEACHER ORGANIZAT10NS:
AGGREGATE DISTRICT MEAN SCORES,
(From Survey Questions. Us:nd a 7-point scale;
1=Streonely Disasree, 7=Strcnely Asree)

i

| | Ras. Dst. Total
L Mean Score Sample Mean
THE TEACHERS® ORGANIZATION . . . ,N=72 (s.d.) N=103 8 (s.d.)
. 1 ! )
RS. actively tries to influence
school board Policies. [ 4.91 (1.03) S5.18  (1.53)
+ I l’
A4, acts responsibly. ~/ 4.87 ( .868) 4.3@ (1.64)

Ad. has competent peadership. { 4.69 ( .€9) " 4.80 (1.E66)

A7. tries to inflpénce state
lesislatures{

\ 4.6 (1.87) 4/83 (1.5
AE. supports political candidates) 4.26 (1.17) 4,43  (1.97)
AS. tries to influence parents.  \4.20 ¢ .93) 4,18  (1.70)

AS. is successful in rallying . i
community support. A.E@ ¢ .78 3.7

n
~
—
w
L]
-
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response to question\A6 which asks about their support for political

candidates. This is consistent with the interview data reported in Table 4.6,

_...above, which indicates that about half of all teacher organizations are active

in school board elections.

As seen in the low mean score (3.60) for question A8, our respondents
feel that teacher organizations are not particularli successful in rallying
compunity suppqrt. Again, this finding is compatible with information
garnered from our interviews with key actgr;kindicating that when they do
enter the political arena teacher organizations are successful in getting
their candidates elected only about half the time (see T;ble 4,6). Pearson
correlations between reported teacher organization interest in school board
elections (variable 9, Table 4.6) and perceived support for political
candidates (A6) is .52 (p = .000). The correlation with perceived attempts fo
influence parents (A9) is .29 (p = .014) and with success in gﬁfljfhg
community support is ,28 (p = .019), indicating that once teacher
organizations become politically active they tend to combine electoral

canpaigning with other types of activities aimed at attracting and holding

community support for their goals.

Role-group Characteristics ’

As reported in the discussion of Table 4.4, above, respondents were drawn
fr-m six role groups in each district (citizens, classroom teachers, teacher
organization leaders, principals, superintendents, and school board members),
As might be expected, there are sharp differences among these groups in their
assessments ¢f school board, school administration, and teachér organization

characteristics and operations. Except for differences between districts, the
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differences in perception Sgtween the varioﬁs role=groups are statistically
nore significant than whep %hey are grouped according to any other variable or
characteristic on which we had data. Before discussing these differences,
however, we shoula note that the role-groups differ significantly from each
other along six of the eight demographic dimensions listed in Table 4.11. %or
the most part, the demographic differences conform to the eipected pattern for
each group. Teachers and active parents, for example, are p}edominately
women; while only three of thé 84 superintendents and nine o} the 96
principals in the sample were women. The fact that T4% of all board members
are men may help to account for why men are more likely to be appointed to
high level administrative posts (we cannot be certain, however, because we
have no way of knowing whether there is any difference between women and men
board members with regard to the preference for male administrators).

The six role groups also differ significantly in age profile. Classroom
teachers are the youngest group énd school superintendents the oldest.
Parents, teacher leaders, principals and board members all fall between these
two extremes.

Although they comprise legs than 6% of the total sample, we found no
tendency for ethnic minorities té be disproportionately concentrated in any
particular role group (F(5,963) = .57, p = .T22).

With regérd to family income, superintendents belong disproportionately
to the higher paid groups, while teachers represent the lower income groups.
Note that superintendents tend to be more highly paid than the school board
members for whom they work and that teachers, on the average, earn
considebably less.

The adequacy of oyr sampling process is supported by the fact that there

168
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TABLE 4.11 DEMOGRAPHIC DIFFERENCES BETWEEN RESPONDENT
ROLE GROUPFS.
(Univariate analysis of variance tests)

F-Statistic p—-value Interpretation
(d$=5, 963)

1. Sex 46.59 . 000 Onty 3 Supts &
9 Prins. are
Females 74% of ’
Board Mbrs are
Male.

“. RAsge 21.06 . 000 Classroom Tchrs.,

are yéunsests
Supts. are oldest

m
K

Ethnic sub—sroups
are evenly
distributed.

:"- Ethrli':ity 057 -7

4. lncome 27.64 . D00 Supts. are hish-
est paids Tchrs,
are lowest,

5. State of residence .93 461 Rale Groups are
evenly distri—
buted.

E. Poiitical conservatism 8.295 . 000 Bd. Mbrs. are
MmoOst COnserv-
ative; Tchr.
Ldrs., are most
liberal. ‘

7. Favarableness to unions 12.68 . 000 Tchr. Ldrs,., are
. most favorables

\ Bd. Mbrs. are

¥ . |least. '

. Union membership 118,40 . 000 Union affili-
ation was
claimed by:

. Tchr. Ldrs.—-80%

. Tchrs. ~E0%
Bd. Mbrs., —17%
Litizens -13%

. Prins. - 4%
Supts, - 2%

1&g
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are bo significant differences in the distribution of role group memberships

4

between California and Illinois respondents.
#_—’As expected, school board members were post'likely to agree with the
svatement, "Generally speaking,.I consider myself a political conservative."
Teacher leaders were least likely to agree with this statement; the other
groups were distributed between these two extremes.

When asked about their overall favorableness toward unions, the groups
line~up in the opposite order. Teacher leaders are mosg favorable while the
more conservative board members are l:ast favorably disposed to organized
labor. Overall, however, the negative correlation between these two attitudes
is far from perfect (r = -.33, p = .002).

When responding to a question about whether they are actually members of
any union, our respondents present an interesting picture. Teachers and
teacher leaders are, by far, the most highly unionized groﬁps. Board mewbers
and citizens, reflecting typical patterns in society, report union menbership
of 17% and 13% respectively. No doubt, the higher percentage of union members
on school boards reflects sex differences rather than a tendency for union
members to be more successful board candidates.

Although T7% of all teachers belong to local teacher organizations (see
Table 4.6), only 60% appear to view this as union membership.. The remaining
1}% apparently look upon the teacher organization as an "association" rather
than a union. This proportion i3 smaller ﬁhan we had expected. It means that
even in the districts without full-fledged labor negotiations, some teacﬁers
consider themselves tﬁ be union rembers. (Possibly this is the result of
membership in non-educational unions.) Eighty percent of all teacher

&

organization leaders claim to be union members. This number fits

171
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i
appropriately with thie fact that 20% of our sample districts did not yet
engage in collective bargaining with their teachers.

Principals and superintendents, ;s expected, seldom claimed to be union
menbers (4% and 3% respectively). Our interview data suggest that the
majority of those who are members have become so either as classroom teachers,
or in non-education related activities. We did not stydy any districts with

active principal or managerial unions.

Differences Between Role Groups
Tables 4.12-A, 4.12-B, and 4.12-C present the results of multiple

-4

discriminant analyses applied to the views ;f teacher organizations, school
adninistrations, and school boards expressed by the members of each role group
(the role group scores were aggregated within each district prior to applying
the multiple discriminant analysis in order to eliminate biases due to the
disproportionate representation of teachers and citizens in some districts).

Table 4.12-A presents the coefficients and role group centroids for the
three most significant discriminant functions derived from an analysis of
responses to Part A ofvthe questionnaire--views of teacher organizations),
The overall significance of each separate discriminant function is seen in the
canonical correlation coefficients (Multiple R's) and assotiated probability
of significance values (p's) shown at the top of each column of discriminant
function coefficients. ~

As these statistics indicate, the first two discriminant functions are
extremely ;eliable--with p=-values of virtuall¥ zero. It is much less c?rtain
that the third .function is a measure of real differences between role

groups--the p=-value of .071 indicates that there are slightly more than seven
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TABLE 4.12a MULTIPLE DISCRIMINANT ANALYSIS: .
AGGREGATE ROLE-GROUP VIEWS OF TEACHER ORGANIZATIONS

DISCRIMINANT FUNCT1ON COEFF1Cl1ENTS
Fcn. #1 Fén., #2 Fcn. #3%

s st S g e g ———— —— — [

Multiple R= . E0 L33 .21
p . 000 . 000 . 071

THE TERCHERS? ORGAN1ZATION . . .

Az, is sutcessful in dealing with
schoo! managesment. -. BB * .68 # - -, 25
R4. acts responsibly. 1. 08 ** .18 . 22

RS. actively tries to influence

School board policies. L 42 -.40 + Y
AE. supports political candidates. .29 - 04 *® — 71 %

A7. tries to influence the state

lesislature. - 3 o TS w0k -. 26
HE. is successful in rallyins

community suppart. . 26 - 25 .18
A3. 'triés to influgnce parents. -. 14 B3 # 11
AlB. is quite likely to strike. -85 -, 01 w32 Ang

¥ Largest discriminant function coefficient
*# Coefficients at least 1/2 the masnitude of the |arsest.

-

ROLE GROUP CENTRO1DS -—

Fcrni. #1 Fcn. #2 Fcn. #3

kY

Parents & Other Citizens - 22 -. 07 48
Classroom Teachers . E0 =44 -. 29
Teacher Orw. Leaders 1.15 .28 - BF
Site Admins. (Principals) -. 71 -. 50 -.20
Central Off. Adms. (Supts) -. 49 .45 -. 15
Schoo! Board Members —.Eé . 06 -. 02
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4

chances in 100 that it is a sampling artifact rather than a reliable finding.

The multiple R of .60 for the first function means that it accounts for
about 36% of the variance in role-group members' beliefs about teacher 7
organizations (i.e., the explained variance is proportional to the square of
the multiple correlation coefficient). A correlation coeff%cient of such size
is quite high in ordinary social-survey research and indicates that our
questionnaire instrument has succeeded in tapping basic differences in
viewpoint among our respondent groups. When the further explanatory power of
the second and third functions are combined with this first one, we are able
to associate more than 51¢ of the variations in respondent's assessments of
teacher organizations with their membership in a particular role-group.

Survey research findings of this magnitude are rare indeed.

The substantive meaning of each discriminant function is found in the
nagnitude of the coefficients associated with each of the eight items from
Paét A of the survey questionnaire which contributed significantly to the
overall discrimination. In the first function, the most important variable is

question A4 which probes the extent to which respondents believe that teacher

organization “"acts responsibly" (coefficient = 1.08). Also contributing

sfanificantly to this first dis¢riminant function are responses to question A2

which asks whether teacher organizations are "successful in dealing with
school management.™ In this case the coefficient is negative (-~.60)
indicating that the role groups which view teacher organizaﬁions as
responsible tend also to see them a. not ;ery successful, and vice versa.
None of the other questions in Part A yielded a coefficient greater than

half the magnitude of AW in this function, hence the scores of individuals on

173
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thic function should be interpreted as a measure of their tendency to see
teccher organizations as either "responsible but not successful" (positive
scores) or "irresponsible but sucecessful" (negative scores). '
The botton part of Table 4.12-A shows the centroid or average
discriminant function scores for each of the six role groups. MNote that for
the firs£ function the teacher grgups have positive centroids (i.e., see their

or;anizations as responsible but not succeésful) while each of the other four

role groups has a ne;aﬁive centroid (indicating a belief that teacher

organizations are irresponsible but successful). The teacher leaders with a .

centroid sccre of 1.15 are the strongest in endorsing the responsible but not
successful view. School prinecipals and with a centroid of -.71 are nost
likely to talic the opposing view.

As shoun in thc second column of the table, five Pgrt A qu;stions
ccntribute substantially tc the second discriminant function (which is
statistically "orthogonal" to, and thus uncorrelated with the first). This
function, with a nultiple R of .33, gccounts for oniy about 30% as much
variznce as the first. It is still a highly reliable way of distinguishing
arong, the vurious role groups, hovever. The largest coefficient for this
function (.7%Z) is associated with qﬁestion A7 which asks respondents whether
they believe *“hat the teacher organization "tries to influence the state
legislature." Closcly associated with(this question are answers to question
49 ("tries to influence parents"). Question A2, assessing whether’the teacher
or.anization is successful, conpributes significantly to this function as well
as the first--only in this case the coefficient is positive. Large negative
coefficients for this function are associated with questions AG ("supports

pclitical candidates") and A5 ("tries to influence school board policies").
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Viewed together, these five substantial coefficients convey the picture of

teacher ofganizations as ;ygggg;?ul and actively jnxing_gg_inﬁlggngg state

'
legislatures and local parents, but not directly involved in school board

elections or influencing school hoard decisions. Positive discriminant scores

|
on this function would reflect the external political orientation toward

polit%cal orientation focused on the board itself. The positive coefficient

A

|
|
|
\
|
|
|
\
legislatures and parents, while negative scores would indicate an internal ’
associgted with the success question means that all respondents tend to agree
tpat Phe external political orientation is the one taken by successful teacher
organizations. Though it would be very helpful to know, we cannot tell from
our data whether respondents'believe that the external political orientation
is the nginl& of teacher organization success in dealing with m;nagemeni:or is
perhaps the mgghani;g by which they are most likely to Bgcome successful.,
Lo;king again at the centroids in the botfbm‘ba}t of Table U4.12-A, we can
see that superintendents and teacher leaders tend to hold the view that |
teacher organizations have outsi;e political orientations and are successful.
Principals and classroom teachers hold the opposite view.,
Although some caution should be used in interpreting the third -.
discriminant functioé, it offers some important insights into the éonflicting
views of teacher organizations held by our respondents. The largest
coéfficient for this function is associated with question 210 (assessing the
likelihood of a strike). The only other queséion with a substantial
coefficient concerns the involvement of the teacher 9rganization the support

of‘politiqpl candidates (question A6). This function, in othe; words,

separates those who believe that teachers are likely to strike, and are not

/ directly involved in electoral polictics from those who hold the reverse views,
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\
\
\
.

"AS shoﬁn in the centroid 1istings, only the citizens group has a positive
! - ¥

centroid (+.48) on this function. The two administrator groups have the most
AN
negative centroids. Hence this function divides parents and other citizens
e /f‘-"’"‘“ |

who fear 3trikes and do not see teachers involved in electoral politics from

school adm%nistrators who see strikes as less likely while fearing teacher

"‘”‘“”_“'iqgglvemena\in school board elections more strongly.
A

Additi& al insight into differences among the role groups' views of
teacher organ zations can be garnered if we plot each, groups' centroid scores

for the first Fwo functions on a single two-dimensional grabh. Such a plot is
Ll N o]

» e e —
"~

presented in Figure h.B;‘ Note that the four professional educator groups are
widely.diSpersed, one located in each quadrant of the graph. Teachers and
teacher leaders ¥hare positive centroids on the first function, but are split

in their views on, the second one. The administrators, both having negative
‘ /

e

centroids on the first function are also split on the second function. Just

as the first function distinguishes teachers (who Qeliqve that their

orggnizations act r?aponsibly but are not too successful) from administrators,
the second distinguishes district level groups (whb believe that the teaqher
organizations use exRernal political strategies s#cceésfully) from the site

level groups (who see teacher groups playing internal politics

unsucigssfully) Both board members and citizen groups tend to sicde with

1

admin *trators on the question of teacher organizption responsibility. They

splitj however, when it comes to appraising the political orientation of the

J

teachjers (parents and citizens adopt the site lev%l pepspective).
{ School board members, as might be expected,:are located closest to the

superintendents whom they employ. Parents and other citizens, on the other
{

hagd, tend to be located close to the mid-point of the graph, indicating that
AR i [

.
i
- ’

| ! "

e
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FIGURE 4.B PLOT OF D1SCRIMINANT FUNCTION CENTRO1DG:

AGGREGATE ROLE-GROUP VIEWS OF TEACHER ORGANIZAT1ONS.

{Six role~aroups: first twe discriminant functionss
seee TABLE 4. 1Za)
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/ .o . -

they are caught beﬁween the competing views of the other role groups. wnile,
on the average, the parents tend toward the board and administrator groups,-
this tendency varies significantly from district to district and from time to

time within any particular district.

~

N ~

Table 4.12-B presents the results of a multinle discriminant analysis,’
applied to the résnonsee of each role group to Part B of the qnestionnaine"
(assessing their views of the school district administration) In this "
analysis each of the first three discriminant functions is .highly significant;
Sumniing the squared multiple\correlations beilween these three functions and . ]
the role group identities of the respondents (R = .64, .25, and .24) indicates
that a total of about 53% of the ;ariance +in group membership is accnunted for
by them. Oncexagain, we can see that the roles occunied by key actors in
public educatfnn has a very powerful effect on ;heir perceptions and beliefs.

As indicated by the discriminant function coef icienfs, the first
functien is dominated by the answers to question B3 which asks whether
respondents feel that school administrators “act responsibly in dcaling with
teachers.” lo other duestions in this part of the queetionnaire yielded a
coefficient as mneh as 1/2 as large as tne .94 associated with this question.

As indicated by’the centroid scores presented at the bottom of Table
9.12-8, superintendenté‘were, by ,far, most inclined‘to’feel that the school

adninistration is responsible in its dealings with teachers. Teacher leaders,

on the other hand; were most likely to disagree with this assessment. Regular
classroon éeachers and parents tended to.share the views of the teacher
leadere kthoughxless decisively) while prinegsals and board members tend to
adopt the viewpoint\offthe superintendents. . ‘

The second discriminant function (with a multiple R of .25 and a

/
N

1

A
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TABLE 4.12b MULTIPLE DISCRIMINANYT ANALYSI1S:
AGGREGATE ROL%=-GROUP VIEWS OF THE SCHOOL ADMINISTRATION

I 1
\DlStRlMINQNT FUNCTION COEFFICIENTS

Ferm., #®1 Fene. %2 Fen., #3

Muitiple R= . B4 .25 . 24 -
p= . 000 . 001 . 010

1HE SCHOOL ADMINISTRATION . . .

K. is successful in runming the
sThool s, - 36 .61 #* 1.34 #%
B2, is made up af higvly *
. competent indivio1als. . 49 . 48 -, 95 *

N
B3Z. acts responsibly in oiling
With iteachers, . 94 ook -85 -. 56
B4, emphasizes the developmeEnt of .
innavative proarams. -. 34 .89 4 -. 13

EE. Pas taken steps to tishten
accountability. Y AN -~ 53 * .75 *

s Largest discriminant function coefficient
* Coefficients at least 1/2 the magnitude of the largest,

- ~— ROLE GROUP CENTROIDS m——— =

Fen., #1 Fen. #2 Fcu. #3

Parents & Other Ciiizens. -. 14 \‘ . 21 =47
Classroom Teachers -. 83 TTEU0E -. 08
Teacher Ors. Leaders ~-1. 09 - 22 .18
Site Admins., (Principals) « 55 . D& .28
Central Off. Adme. (Supts) 1. 19 - 233 -.03
School Board Members « 34 .39 .29
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signifiCance level of .001) is a bit more difficult to interpret.\ Question BY
\
("acts responsibly in dealinq with teachers") produces the 1argest coefficient

in this function as well as in the first one. This indicates that Conflicting

views on whether or not administrators act responsibly is of vital |
| \

\
significance in distinguishing among the various role groups. Taken tgsether,
the other large coefficients in this second function reveal that the notion of

responsible action has a rather different meaning in this function than' it had

in the first. Two questions, BY ("emphasizes the development of 1nnovative
\

programs") and B1 ("is successful in running the schools") yield large
coefficients which are opposite in sign to the -.98 associated with the
responsibility question. One other question, B6 ("has taken steps to tighten

accountabiiity") has a 1arge coefficient (=.53) which shares the negative sign

. . \ )
of the B3 responsibility assessment. As a group, these coefficients suggest

| : |
that a high score on this function means that a respondent views managers as
i ] i , |
irresponsiFle in the sense of running a rather free-wheeling, innovative
1

(though succecsful) program which does not adequately hold either teachers or
] R |

accountable for its benar.or. Thus, whereas the first discriminant function

discriminant function treats the responsible administrative behavior question

in Ierms of ordinary notions of fair play and equitable treatment for

tealhers, the second function looks more at the programmatic and

organizational meanings of administrativelresponsibility.

- As shown in the bottom part of Table 4.12-B, high scores on the second
discriminant function are more likely to be achieved by school board memuers
or parents than any other role group members. Thus, these two groups tend to

¢
view the administration as free-wheeling, innovative, successful, and a bit

irresronjible in their actions, Teacher leaders and superintendents take the :

|
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opposing view., They express the belief that administrators are‘
programmatically responsible, accountability conscious, less innovative, and
less successful in running the schools.

This interpretatign is further elaborated in the third discriminant
fu1ction which has alﬁost exactly the sawe explanatory power as the second (a
multiple R of .24 as compared to the .25 for Function #2). This function is
ﬁredominately concerned with the degree of administrative success in running
the schools (question B1, coefficient = 1.34). High scores on this function
.also tended to mean that respondents view the acdministration as having taken
steps to tighten accountability, Curiously, high scorers on this function
also express the view that school administrators are not particularly
competent (question B2). Thus, while the second function equates successfu;
adninistration with innovation and responsibility in dealing with teachers
(and to a lesser extent personal competence), this function attributes success
to the establishment of accountability rather than to either competence or
responsible dealings with teachers.

As shown in the bottom part of Table 4.12-B, the third discriminant
function distinguishes board members (and t; some exté;t teacher leaders) from
parents and ordinary citizens. As compared with these ordinary citizens,
board members see school administrations as achieving success through
tightened accountability rather than personal competence. The citizens, by
contrast, see administrators as personally competent but managerially weak due
“o a lack of accountability standards.

As indicated in Figure 4.C, the centroids for the first two school
adninistration discriminant functions closely approximate a smooth curve when

plotted on a single graph. Teacher leaders and superintendents zre at

181
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FI1GURE 4.C PLOT OF DISCRIMINANT FUNCT1ON CENTRO1DS:
AGGREGATE ROLE-GROUP VIEWS OF THE SCHOOL ADMIN1STRAT10N.
(Six role-groups; first two discriminant functionss
see TRBLE 4. 1Zb)
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opposite ends of the curve. Parents and board members are in the middle, with
the board members.occupying the high point oﬂ Function #2., The
superintendents are most unanimous in affirming their responsibility in both
the fair play sense (Function #1) and the managerial accountability sense
(Function #2). Teacher leaders, dnd to a lesser extent ordinary classroom
teachers share with the superintendents (against board members and citizens)
the belief tnat school systems are accountable, but they strenuously reject
the notion that administrators treat teachers equitagly and fairly.

Table 4.12-C presents results from a multiple discriminant analysis
applied torole group respocnses to Part C of the questionnaire (views of school
boards). This analysis shows clearly that there are substantial differences
between the six role groups in their views of the character and operations of
their local school boards. As indicated at the top of the table, the first
two discriminant functions are highly significant, while the third has only
about a 92% probability‘of significance, Summing the squared multiple
correlapion coefficients .for these three functibns shows that they account for
about 58% of the variance in role group membership (again an extremely
significant 'survey research finding).

The first diseriminant function in this group (alone accounting for
nearly 50% of the variance ;n role group membership) is dominated by responses
to question C8 which asked respondents to judge whether their school board
‘"makes all important policy decisions openly and with adequate input froﬁ all
interested parties.™ No othef queséion produced a coefficient as large as 1/2
the size of this.one.

4s indicated by the centroid scores, ‘this function sharply discriminates

the two teacher groups fpom the school board meubers and superintendents

[]
.
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TABLE 4.1%Zc MULTIPLE DISCRIMINANT ANALYSIS:
AGGREGATE ROLE-GROUP VIEWS OF THE SCHOOL BOARD

D1SCRIMINANT FUNCT1ON COEFF1CIENTS

Fcn. #1 Fcn., #2 Fen., #H2

Multiple R= .70 24 .19
p= . 000 . 018 . .0B4

THE SCHOOL BOARD . . .

cz. is successful in PUrsuving
educaticonal 9cals. -, 41 .19 -1.03% *

C4. arcts responsibly & in the best .
interest of the district. Y .16 1. 07 s#

Ce&. is characterized by high
conflict, split votes. .0z o 73 Ak . 09

C2. makes decisicns openly uand With

adequate inPuUt. 1. 02 ## . 24 —
*
C3. is pre-gccupied With colliective
bargaining sroblems. .10 LUE *® %

Ci0. accepts as legitimate the rights
of teachers to organize. .12 - E7 * .41

Ci11. is satisfied With current
relaticnship with teachers., =.1E . 00 .07

wk Largest discriminant function coefficient
* Coefficients at least 1/2 the masnivude of the largest,

ROLE GROUP CENTRO1DS - -

Fcn., #1° Fcn., #2 Fcn. &3

Parente & Other Citizens .12 .14 . 31
Classroom Teachers -1.12 .41 -. 08
Teacher Ore. Leacders -1.34 :.31 -. @4
Site Admins. (Principals) 22 -. 31 . 00
Central, Off. Adms. (Supts) 1.01 .05 .29
,EKTC Schonl Board Members 1.05 - 02 13
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group. If there is one unequivocal finding that stands alone in our data i£
is that teachers believe that sci..ool boards are closed political systems,
unwilling to listen to the legiQimate ingerests of anyone who does not qualify
as a political "insider." Board members disagree, of ;ourse, with this
assessnent of their mode of operation. They are supported in this
disagreement by the supeﬁinten&ents. Our interviews and case study data make
it abundantly clear that this belief by teachers chat their school boards are
closed to legitimate input and interests is a very important factor in their
recent willingness to join militant professional and labor organizations.

It is important to note that both principals and parents are caught in
the widdle of this tension between school policy makers and teachers. While
they arc somewhat inclined to believe that boards are open to legitimate
interests, the centroids.for parents and principals are almost exactly
equidistant between the policy makers and the teacher groups.

Coefficients for the second discriminant function listed on Table 4.12-C
indicate that this function separates those who see the board as embroiled in
conflict (question C6) and pre-occupied with collective bargaining issues
(question C9) from those who believe that it has alregdy accepted the
legitimate right of teachers to organize and bargain collectively (question
C10). The centroid scores reveal that regular classroonm teachers, and to some

extent parents, believe that battles over collective bargaining are still

being fought in the board. Teacher leaders and principals are more confident
that the issue has already been resolved in favor of accepting the legitmacy
of bargaining., Our interview and case study data suggest that the views

expressed by teacher leaders and princijals may be sustantially influenced by

their fears and wishes. Principals are generally anxious about the negative

~
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effects of collective baréaining on their authority, and they tend to feel
that the board has "sold them out"™ by negotiating contracts which are
difficult for them to live with in the schools. Teacher leaders, on the other
nand, have a stake in proclaiming their legitimacy as representatives of
teacher intere§ts,'and probably proclaim acceptance by the board before it has
bzen fully granted,

The third discriminant function (which, again, must be interpreted
cautiously) separates those who believe that boards act responsibly (question
C4) but are not very successful in pursving educational goals (question C2)
fron those who feel that the board is successful without acting in a
responsible manner. Parents and superintendents generally got high scores on
this function, indicating that they see the board as acting responsibly, but
fighting a losing battle when it comes to important educational goais.

Once again, graphing the centroid scores for the first two discriminant
functions (see Figure 4.D) draws our attention to specific aspects of the
relationships between the six role groups. The most obvious feature of this
figure is the fact that the six role groups fall into three distinct clusters.
The superintendents and board members make the tightest cluster, with high
acores on-tbe first function and near zero scores on the second. The teacher
groups, at the opposite end of the first function are much farther apart than |

the policy maker cluster. Rank and file teachers diverge from their leaders

primarily on the second function (becaUSe they do not believe that bSards have ‘
yet accepted the legitimacy of teacher bargaining). Parents and principals, i
though they disagree somewhat over the degree of board acceptance of 1
bargaining, are clearly "caught in the middle" and play very important roles

in moderating the poiintially explosive teacher-policy maker conflicts. |
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FIGURE &4.D PLOT OF D1ISCRIMINANT FUNCT1ON CENTROLIDG:
AGGREGATE ROLE-GROUP V1EWS OF THE SCHOOL BOARD.
(§ix role-groupss first two discriminant functionss

\ . . see¢ TABLE 4.12¢)
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Labor Relations in Evolutionary Perspective
i Having found that powerful and systeﬁgtic differences in pe{?pective
separate the major role groups in public education, we turned our attention to
ascertaining whether the evolutionary pattern of 1ghor relations found in our
eight case study sites, and in the interviews (Chapter 3), is adequately

[+
corroborated by the survey data. As indicated in the discussion of Figure

o
4,4, above, we felt that the generational evolution could be best approximated
by measuring the comﬂination ;f two variables: 1) the overall level of labor
relations conflict in each district and 2) the perceived extent to which
school boards accept as legitimate the rights of teachers to organize and
bargain collectively. As reported in Table 4.6, and depicted in Figure 4.4,
we used the data on these two variables to divide the role groups (aggregated
by district) into five clusters. First Generation labor relations (reported
by 87 role groups, representing the majority viewpoint in 19 school districts)
is cﬁaracterized by low scores on hoth the labor relations conflict and the
teacher organization legitimacy variables. As teachers seek to establish a
formal bargaining relationship, the case data suggests, conflict levels rise
sharply because boards and manage;s reject bargaining as an infringement on
their rights. Hence, the First Intergenerational Conflict period involves
continued low legitimacy scores combined with a sharp rise in the conflict
scores. (This viewpo{Pt was embraced by U4l role groups, representing the
majority view in 9 districts). ,

The First Intergenerational Conflict period coumes to a élose as boards

and managers stop rejscting the legitimacy claims of organized teachers groups

and enter, albeit reluctantly, an adversary bargaining relationship. Thus, an

J;ISI};‘ .léfég




Role Perception and Generstional Evolution 4-49

Early Secornd Generation period begins as legitimacy scores become moderate but
conflict levels remain quite high. (This view was embraced by 71 role groups,
representing the majority view in 20 districts). '

Once the legitimacy of formal bargaining has been thoroughly accepted,
the case data indicates, conflict subsides and a Late Second Generation period
begins. This period is reflected in high legitimacy scores‘combined with low
conflict scores. (We found 60 role groups, representing the majority
viewpoint in 12 districts, in this group). .

The most significant f;nding in ocur case data was that the expected Late
Second Generation pattern of labor relations is not stable in the public
schools because a new political confli;t over the proper content of bargaining
erupts. This produces the Second Intergenerational Conflict period which is ‘
characterized by a return to high conflict scores which are accompanied by a
contin. ation ofghigh legitimacy for the teachers organizationt (A total of 58
role groups, representing the majority viewpoint in 5 distriects, fit thi§
pattern). e e T -

The views of these fise generationally clustered role groups were
examined through multiple discni&inant analysis. Table U4.13-A presents the
first three discriminant functions resulting from an analysis of the five
generational group responses to the questions regarding teacher organizations

in Part A of the survey questionnaire.

| As shown at the top of the table, each of the first three discriminant’
functions is statistically significant. Summing the squared multiple
correlation coefficients (R=.54, .36, and .23) for these three functions

rev2als that they account for nearly half (47%) of the total variance in

generational group membership. AS with the role group findings discussgd/;n
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Vs
/
/

the—{élf section, discriminations of this magnitude are rare in social survey

e

research and deserve careful analysis and interpretation.
The substantive wmeaning of the first discriminagt function is to be found

]
! .
primarily in questions A2 ("successful in dealing with school management") and

’
A} ("acts responsibly"). Since the c;efficient for A2 is negat%yé while that
for Al is positive, a high score on this function indicates that a respondent
believes that the teacher organization is not very successful bu; is acting
responsiblyi Conversely, low scores g}e associatéd with the belief that the
teachers are successful while acting in an irresponsible manner, fhé
generational group controids at the bottom of Table 4.13-A show tpat during
the early phases of the labor relations process4~z£§?ondents have higher_ -
scores on this function. Especiaily during the First Intergenerational '
Conflicg period, teacher organizations are seen as unsuccessful in dealing
with school management.

Althouch, as we sav in Table 4.12-A, administrators and sgchool board L

members tend to view teacher organizations as relatively irresponsible (and

successful), all role groupé taken together are inciined. to see the teachers
as responsible (though unsuccessful) wheé presSirg for the recognition of
their rights to collective bargaining.’ ‘ "L

The second discriminant function sbown on Table 4.13-A is dominated by
questions A3 ("has conpepent leanqship") with a function coefficieﬁf of .87,
AS ("actively trigs to influence school board policies") with‘a coefficient of
-'75, and A6 ("supports political candidates") with a coefficient of,iug.
Thus, respondents with high scores on this function belleve thaéwz:;;ker
organizations are well led and politically active and that they refrain from

"attempts to directly influence b ard policies. As indicated by the
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TRAELE -4.1%a MULTIPLE DISCRIMINANY ANALYS1S S~
ROLE~AGGREGATED GENERAT1ONAL GROUP VIEWS OF TERCHER
ORGAN1ZAT10ONS

" * ‘\
D1SCRIMINANT FUNCT1ON COEFF1C1ENTS

B . Fen, #1 Fecn. #2 Fcn, #3

e
Muitiple R= .54 . 36 e 23
' i p= . 000 . 000 . 051
! : - - -
THE TEACHERS” ORGANIZATION . . . ‘ '
- A%, 15 successful—ih dealing with
schoo! manasement. o =1.26 ek B3 . 07
A3, has competent leadership. .15 87 ## . 07
A4. acts respansibly. ’ ) L71 -. 01 .44 *
. ! o
!
RS, actively tries tc inflﬁbpce .
.schoal board pélrcies. .24 - 75 %  -.08
' | .
- b
&
AE. supparts paliticall candidates. .40 .49 * 2
A7. tries to influerce the state ‘ ,
IE'Si'.-‘alatUl'E‘- L e :'a --_ :‘::8 e 11
1
AB. is successful in rallying
. community suppo[t. .26 —m1§ -. 59 %
. \
A9, tries to influence parents. ~. 16 32 .82
/ 0 "\ o
A10. . is auite likely th strike. .06 -. 29 [.58 *

v ’ ’ . !
#k Largest discriminant fuhiction coefficient '
* Coefficients at least /2 the masnitude of the largest.

\ ‘ A

i GENERAT1ONAL GROUP CENTRO1DS —--——-- S

j Fcn. #1  Fcn., #2  Feon., #3

1at Generation 4% // .18 L4 -. 41

ist.Interseneration Confﬂict .85 .10 17!

Early 2nd Generation | -.29 .23 .38

Late Znd Generatioan B ‘-:17 .Sﬂ‘\' =10 !
RIC 2nd lntoroeneratronyboﬁflict - 33 -. 47 Ta12 ,

e

.
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generational group centrpids, this viewpoint is especially characteristic of
Late Second Generation labor relaticns--a period when formal bargaining is

- seen as a legitimate,'low conflict process. The opposing view (i.e., when .

f teache} organizations are seen as by-passing electoral politics and attempting

to ginectly'influence board policies--actic s viewed as the outgrowth of |
incompetent teacher l?adership) surfaces during both the Early Second
b Gens;ation period ok }ntensely adversarial bargaining and even more strongly
during the Second I Yergenerational Confiict period.

The third discriminant function (with a multiple R of .23, p=.051) is

based largely on a positivé view of questions A9 ("tries to influence /
parents"), A10 ("is quite likely to strike“) and AL (macts responsiblf”),
/ /
- ’tmi/nced by a relatively negative response to question A8 ("is succe sful in

rallying community support"). The picture suggested by these questions is dne

e

of respon31b1e teacher organizations seeking parental support but failing to

]

actually rally that support because, in part a% least, they threaten to

RS
, s ; —

strike. s )

!

As the centroids for thia.gnnction indicate, First Generation and, to a

lesser extent, Late Secpnd Generation respondents are the ones who see the

teachers as successful in rallying community support.‘ During these periods
‘. t R
teacher organization guccess seems to d¢vend on avoiding both direct appeals
! : .

to parents and threats of‘Job action. At the same time, such success does not

secn to require especially responsible actions by the teacher'organizations,

/ ]

A clearer picture oi thé meaning Ut‘th!SE‘tﬁFée functions can be gained .
/
from a close look at Figure u.?. By plotting the centroids for each function
I

across the developmentai sequence from First Generation through S econé

, Intcﬁgenerational Conflict we can see how responses to each function shift
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o,

rroﬁ one génerational pha§e to lhe next. As the figure shows, centroids for
the first function, which we ﬁight call the "failure of responsible action"
function, rise sharply going into the First Intergenerational Conflict, drop
of f through thg Second Generation, and then rise asain‘as the Second
Intergenerational Conflict phase begins.,

The second function (shown in the middle of Figure 4.E), which we might

call the "competent and circumspect politicai action" function, is of little

" significance during the early phases, but sharply distinguishes the Late
Second Generation period f;om the Second Intergenerational Conflict period.
Apparently, the accomodative stvle of labor relations developed during the
Late Second Generation is treated by teachers as a time when political actions
are seen by teachers as appropriately directed toward the broader community
but is not narrowly targeted on specific board policies. This view collapses
dramatically with the onset of the renewed conflict associated with the Second
Intergenerational Conflict phase. It is impossible to tell from the survey
data whether the éramatic,shirt toward seeing teach:r organizat'ons as less
competently led and interested in more directly influencing board policy is a
hﬂﬁﬁ; of the movement from a relatively placid and privatized Late Second
Eenergtioh bargaining relationship or a gopseguence of this movement. Oﬁr
case dapa suggests, however, that this movement to a more overtly politicizéd
relationship is often precipitated by charges tbat the teacheé organization
has acquired "undue influence" over board pélicy. The fact that such charges
serve to catapult a district into thé Second Intergenerational Conflict period

suggests that it is the perception, if not the actual fact, of teacher efforts

to directly influence board policy which creates instability in the Late

Second Generation.,
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FIGURE &4.E PLOT OF D1SCRIMINANT FUNCT10ON CENTRO1DS
FOR ROLE-AGGREGATED GENERATIONAL GROUP VIEWS
OF TEACHER ORGANIZAT1ONS.
(Five generaticonal garoupsi first three discriminant functiconss
see TRELE 4.13a)
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The plot of the generational group centroids for function #3, shown at
the bottom of Figure 4,E, reveals a steady rise in this "unsuccessful direct
influence® function through the first. three generational phases, rollowed by a
sharp drop in the Late Second Generation period and a modest recovery during
the Second Intergenerational Conflict. The conclusion is fairly clear,
teachers are viewed as "responsible" when they take direct action to influence
parents and when they threaten to strike, but they are generally believed to
be only stimulating conflict without rather than rallying conmunity suport
when they approach labér relations problems in this way. Unfortunately, on
this important point our survey data does not allow us to know whether the
linkage between lost community support and attempts to influence parents or
threais of a strike is real or only perceptual. It is quite possible that
teacher organizations are perceived to be unsuccessful in rallying community
support at the very moment when they are being most successful in gaining the
needed leverage to resolve labor relations conflict proﬁlems. The m;ro
likely, and if true more important, interpretation is that teachers generally
succezd in winning labor rélatiqns concéssions at the expensé of long term
community suppgrt for both themselves and public education in general,

Table N.1§-B presents the results of a multiple discriminant analysis
applied t& generacional group perspectives of school boarés. As seen on the
table, only the first two diseriminant functions (accounting for 42% of the
variance in the generational groups) were statistically significant.

As indicated by t! function coefficients, the first discriminant
function is defined primarily by questions C11 ("satisfied with current
relationship with teachers") with a positive coefficient of +.79 and C9

("pre-occupied with collective bargaining problems") with a negative
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TRELE 4.12b MULT1PLE DISCRIMINANT ANALYS1S
ROLE-AGGREGATED GENERAT1ONAL GROUP VIEWS OF THE SCHOOL EOARD

El

DISCRIMINANT FUNCT10N COEFFICIENTS

Fcn., #1 Fen., #2

Multiple R= =T/ . 26
' p= . 000 . 000
THE SCHOOL EORRD . . .
Ci. is well organized and
~efficient. .02 . B4
CcS. ie in close contact wWith & broad
cross section Of CitiZens. -. 01 . 07

Ce. is characterized by hish

conflict, split votes, . 26 o oh #

C2. makes decisions openl!ly and With

adequate ifiput. ! .20 46 #
@ ca. is pre—cccupied WitH collective
bargaining prablems. , - 44 A4S ok
Cii. ic satisfied with current .
rejlationship with teachers. . 79 ik -. 02

ot Largest discriminant function coefficient
4 Coefficients a% least 1/2 the magnitude of the largest.

>

——————————— GENZRAT10ONAL GROUP CENTROIDS —==========x

Fcn, #1 Fcn, #2
_—3

ist Generation . 40 -. @29

' ist Interseneration Conflict - 71 -1.14
Early 2Znd Generation -. 99 .10

Late 2nd Gerneration .76 . 35

. ‘#nd Interseneration Conflict -. 11 .51
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coefficient of -.44. Thus, a high score on this functicn reflects a belief —
that the labor relations process is functioning smoothiy in the district.
Conversely, low scores indicate a belief that poor labor relations are taking
a lot of board time and attention. As the centroid scores at the bottom of
the table indicate, labcr relations appear to be comfortable during two
distinct periods. During the Fi;;t Generation, before teachers demand formal
bargaininé rights, there is no sigp of labor trouble. This first period of
perceived harmony is ended by the First Intergenerational Conflict which
dramatically alters this picture, destroying board satisfaction and focusing
their attention on barga*ning'issues. This dissatisfaction and pre-occupation
continues into the Early Second Generétion period, when teacher rights are
accepted as legitimate but labor relations is seen as an 1p£ense1y adversarial
process. Once bo;rds have developed substantial experience with this new )
labor relations process, however, satisfaction returns and labor strife
re;edes into the background in board policy making once again.. As the dynamic
process continues this second period of comfortable labor relations breaks
down and the district moves intd a Second Intergenerational Conflict period.
This pictqre is graphically portrayed in the plot of generaticnal sub-group
centroids shown at the top of gigure 4.F.,

The second highly significant school board discriminant function shown in
Table 4.13-B summarizes respondent views on four questions. The largest
coefficient (+.64) is for question C1 ("well organized and efficient"). Each
of the ogher three contributing questions also has a positive coeffieienl,
indicating that responses to them are positively associated with ideas of how
a, well organized and efficient board operates. Question C8 ("makes decisions

openly") has a coefficient of +.46 indicating that respondents feel that well
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The large coefficient for question C9 ("pre~-occupied with collective
bargaining") indicates that our respondents feel that well organized boards
are giving attention to this important policy issue. Interestingly, the
coefficient for question C6 ("characterized by high conflict") is also large.
This, no doubt, reflects the fact that collective barga.ning is a h! ghly
controversxal approach to labor relations policy and that well organized,
politically open boards are likely to be deeply divided over how to deal with
its impact on policy.

The fact that question C9 ("pre-occupied with collective bargaining")
cont;ibutes significantly to both of the school board discriminant functions
re&i&res some interpretation. In the first function this question is
negatively related to the d;gree of satisfaction boards seem’ to express
regarding their relationship with teachers (i.e. question C11), In the second
function, however, pre-occupation with bargaining {; positively associated
with board organization, openness, and conflict levels, Apparently there are
two different ways of being pre-occupied with bargaining problems. In the
first function pre-occupation appears to mean that Boards are annoyed and
distracted by the demanq to bargain. This annoyance leads board members to
'§:come unfappy with their relationships with the teachers. In the'second
function, however, pre-occunation appears to mean Eaking collective bargaining
as a major issue ?nd focusing substantial board energy on responding to its
policy ramifications. That is, in the first function pre-occupied means being
distracted, while in the second one it means being focused-on bargaining
problems. .1 .

The generational group centroids for the second function are shown at the

bottom of Table U4.13-B and are presented graphically in the lower section of
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Figure 4,F. These centroids indicate that scﬁool boards are judged to be very
poorly organized and distractgd by collective bargaining issues during the
First intergenerational Conflict period. They appear to be progressively
better organized following this low point and are ?est organf;ed and most
serious about labor relations during the Second Intergenerational Conflict
reriod. This is exactly what our case study data would predict. It is the
school board which 1nitiates the Second Intergenerational Conflict, and they
d; so from a position of relati;e political strength.

Taken toge£her, the two significant discriminant functions based on
gengrational group views of school boards suggest that the boards move from:

1) a period of rather poorly organized but satisfied labor relations in-
the First Generation, to

2) a period of igténsely unhappy, distracted and poorly organized
responses to labor conflict during the First Intergenerational Conflict, té

3) a period of unhappy and distracted, but much better organized grudging
acceptance of.the bargaining relationship during the Early Second Generation,
to ’ ‘

‘

4) a period of much more satisfactory, still better organized and less
distracted labor relations during the iate Second Generation, to

5) a period of renewed dissatisfaction which is highly organized and
seriousiy focused pre-occupation with the bargaining relationship during the
Second Intergenerational Conflict. :

As shown in Table 4,13-C, when they are grouped according to their
génerational placements, our respondents only provide one significant multiple

discriminant function describing their views of school administrations. This

one function is highly significant with a multiple R of .51 (p=.000) which

¥
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TABLE 4.13c MULTIPLE DISCRIMINANT ANALYS1S
n ROLE-AGGREGATED  GENERAT10NAL GROUP VIEWS OF THE SCHOOL

, ADMINISTRATION . .
/27// - DISCRIMINANT FUNCTION COEFF1C1EN1S
.- Fcn. #1
Muiltiple R; .51
o ops . 000
1HE SCHOOL ADMINISTRATION . . ) ’ a. N
EXZ, acts responsibly in deal ing
with teachers. —1.16 %k
BS. is pre—occupied with main-=
taining existing prosrams. -. 26
EE. has taken steps to tighten
accountabil ity. 4

wt Largest discriminant functicon coefficient
# Coefficients at |east 1/2 the magnitude of the laraest:
. p

——

e s GENERAT1ONAL GROUP CENTROIDS —-=-—-= —————e

\ Fcn. #1
First Generat icn v ._:?II—_
i{st Intergeneraticn Conflict 1.34
Early 2nd Generation .
) . Late 2nd-B€neration -. 49
2nd Interseneration Conflict -. 50

- 2u1




Role Perception ahd Generational Evolution . 462

.

accounts for a little more than 25% of tlie variance in the genérational
groups. Tpis single function is fairly simple to interpret because it depends
very largely on responses to question B3 ("acts respongibly in dealing with-
teachers").

As shown at the bop}om of Table 4.13-C, strong rejection of this view of
administrators is characteristic of respondents in districts unde}going the
First Intergenerational Conflict. Administrators are viewed as about neutral
with regard to this question of resonsibility during the First Generation and
Early Second Generation periods. They are viewed as positively responsible
during both the LatelSecond G;neration and the Second Insergenerational
Conflict periods. Thus, respondent assessmgnts'of school administrations
indicate that 'they are irresponsible during the First Intergeneratiohal
struggle with teachers over whether their rights to organize and bargain
collectively are being res{sted. They are not viewed as irresponsible during
the Second Intergenerational Conflict when the issue is contract content
réther than teacher organization legitimacy. In fact, insofar as views
regarding administrations are concerned, we find no evidence of the existence
of the Second Intergenerational Conflizt. Note that the centroid plot line in
Figure 4.G is virtually flat from the Late Se;ond C-neration through the
Second Inte;generational Conflict. This means that these two groups have nﬁ

measurable differences in their views regarding school administrative

operations. This finding conforms perfectly with cur case sfudy data which

highlights political rather than aduinistrative factors as the primary forces

“ ]
stimulating the re-emergence of conflict and underscores the importance of

1] ‘
school boards rather than administrators in challenging the relatively placid

and comfortable Late Second Generation relationship so widely endorsed by

v

labor professionals.
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- Sumnary

In this chapter we have reviewed the results of questionnai;e survey of
‘'key actors in a representatlye samele (N=72) of school districts in California
and Illinois. Usable questionnaires were returned by a total of 1,038
individuals and tape recorded interviews were held with a total of 247
superintendents, school board presidents and teacher oréanization leaders

(includlng a few designated substitutes where the intended 1nterviewee was not

- available). ¢
te discovered, as expected, that re;pondents in most districts believe

that teacﬁers are well organiaed; admini;frators effective ani responsible in
e'thei; dealings with teachers and school boa}ds able to be successful while

‘accepting collective baagaining as a legitimate process. We also found that

two factors account for the bulk of the variance in respondents' beliefs about
4,,xeacher organizatlons, school aduinistrative behavior and school board
operations. These two factors--menbership in a particular role group and the'
evolutionary stage of labor relations yithin each school district--confirm and
elaborate findings from our eight case study districts.
! Mqltiple discriminaatﬁanalysis'of the six major.role groupe in the data
(i.e., citizens, teachers, teacher leaders, principals, superintendents, and
school board members) reveal that .each group has a unique view of teacher
labor relations. Teachers and teacher leaders embrace teacher organizations
and formal bargaining procedures much more enthusiastically than non-teachers,
confirming thuat they are the driving force behind this major shift in

educational policy. Our data offer little comfort to those who believe that

rank and file teachers are-being manipulated or tha" school managers are being
o

duped by a handgal of "radicall teaehe; leaders. While randomly selected
teachers differ significantl&'from organizational lea@ers, they are much

¢ cloaer to their leaders than to any of the other role groups studied. More
204
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importantly, we found that citizens are typically "in the middle" in their

-. views on collective bargaining as well as in the political process through
which policy decisions are made. Our case study data suggested that political
control over the development of bargaining depends on the behavior of the
voting menbers of the school district citizenry and our survey reveals that
they can be expected to support teacher demands for a greater OQice in
district policy formation rather frequently. The battle over teénher labor
relations policy, we are now convinee~d, is being settled by the cittzens., And
the citizens will side with teacher groups if.they begin to see school /
adninistrators or board members as irresponsible and cloéed-minded.\ They
wili, however, 5usﬁ as quickly démand reforms in labor relations if teachers
begin to exert "un;ue-influence" on board policy or if they begin to feel that
incompetent or irresponsible teachers are being protected by restrictive
cortracts. ‘ .

The generational evolution of labor relations, first identified in our
cagg study data, is poﬁerfuIQy cohfirmed in the survey data. We found that,
as districts move a First Generation, "meet and confer" relationship with
teachers into a period of intense political conflict over the legitimacy of
bargaining, teacher organizations are generally perceived to be unsuccessful
(but responsible) in their dealings with school management. During this
period managers are perceived as irresponsible in dealing with teachers, and
school boards appear lcss well organized and more preoccupied with 1a60r
relations issues than before.

Once formal bargaining islaccepﬁed as legitimate and a Second Generation,
"good faith bargaining" relationship is established the perception of ieacher
organizations as sqccessful rises sharply, board organization and
effectiveness look better, and school managers look more responsible., It is
not, however, until the adversarial conflict process characteristic of the

()3
\ﬂ‘j 2J0
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Early Second Generation relationship subsides that the board once again
becomes satisfied with its relationship with teachers and ceases to be
preoccupied with labor issues. As districts move into the mature Late Second
Generation stage, managers are seen as even more resonsible, teacher leaders
as genuinely competent, and teacher organizationa successful in rallying

community support while lowering their apparent willingness to strike.

Confirring our case data, and adding a dramatic new dimension to our

knowledge about collective bargaining in the public sector, our survey data
confirr, that mature "good faith barg;ining" is not the end point of labo~
relétions evolution in public education. A second period or conflict erupts
in some school districts. This time, however, the controversy f;cuses on
redefining the relationship between teacher organizations and the schools--a
redefinit}on that challenges their right to political influence over board
policy and calls upon school boards to be more open, more politically active,
and more .effective in controlling school policies. As the case data details,
this Second Intergenerationai Conflict is characterized by a shift from the
nzood faith bargaining" strategy dominated by management resistance to
expansive‘teacher demands for higher waZes and increased job security and
autonony to a relationship of "negotiated policy" wherein the board and their

managerent representatives begin advancing major contractual proposals of

their own for defifiing teanher work responsibilities. In short, the Second

Intergenerational Conflict, rather than involving a withdrawal of legitimacy
from teacher organizaéions, leads to the introduction of basic educational
policy issues into the negotiating process. .
Much remains to be learned about the emergence of the "negotiated policy"
.bargatning relationship. It is too early to be certain that our data are not

\

documenting a tenmporary aberration in the ongoing evolution of public school

labor policy. If, as we suspect, however, the change is fundamental,
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‘

permanent, and spreading across the educational landscape, it bears close
scrutiny and calls for a substantial revision in current conceptions of how

collective bargaining can or should work in public schools.




COLLECTIVE BARGATNING AND SCHOOL GOVERHANCE
N

The literature on the relationship between cSilégLivé/bargaining and
school governance contains two seemingly contradictory threads.1 Teacher
organizations are said to gather rnuch of their strength through broad
poiitical influence particularly with elected officials, and labor conflict is

¢ said to bring disruption and attention to schools. At the same time,
collective barpaining is seen as highly private. As a Taxpayers Association
official told us, "collective bargaining is the most inpossible thing to get
your arns around. The negotiators for both sidgs say that to be successful,
things have to be private--that going public binds or inhibits them."

Both statements are true. School labor relations are largely private,
yet parents and lay citizens are extremely influential. They are influential
because their participation is required in the First and Second
Intergenerational Conflict, which is when the nature of labor relaéions and
the nature of the governing social order is being redefined. ,Tpus, we begin
this chapter with a paradox of high influence and low participation on the
part of citizens. In order to understand the paradox and why citizens are so
influeéﬁiai, we need to first understand the logic by which parents and

citizens come to participate in school affairs, what activates them and what

nmakes them interested in collective bargaining.
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The second task of this chapter is to examine policy as it relates to the
preservatior. and advancement of democracy in school districts through means of
direct involvement of citizens in school district decision making. Citizen

" participation has been an important policy emphasis in education for a
generation--the same generation that has witnessed the growth of active and

influential teacher organization and the transformation of public schools into

o a unionized work environment. During this period, the involvement of parents
in school district decision making has been expanded from the citizen
involvement movement of the 1950's, an offshoot of human relations management,
to a means of citizen participation intended to yield substantial influence.2
Because both citizens and unions have sought access, influence, and
legitimation, it is not surprising that they have tended to clash. Nowhere
has the clash been more obvious than in citizen group attempts to participate
in collective bargaining.? Citizen or, nizations hold that collective
bargaining, in effect, preempts important areas of school policy by allocating
resources through mechanisms that are closed to them. Teacher organizations
typically view parents as a threat and as illegitimate, unwelcome visitors.
Politics, contends Albert Shanker, president of the American Federation of
Teachers, is not the parent's place!

When it comes to student achievement, the most important

role for parents is not committee work, politics, or a role

in school governance., It is what they do with their own

child in their own home that counts, how much they help, and

how much they reinforce what goes on in school.!
With resrect to student achievement, Sheuker may woll be right, but it is »
precisely the relationship of lay people to policy that has been brought into

question by citizen activists.
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By and large, teacher organizations and school administrators have been
successful in keeping parents away from the bargaining ,.vcess. This has not
been a difficult task. Usually citizens have not attempted to participate,
and, when they have, labor and management agree on excluding ;utsiders. Thus,
it came as a surprise that in the eight school districts we studied, citizens

were highly influential in determining the course of school labor relations;

they were influential, but they did not participate directly. Citizens,
singly and in organizations, influence the tone of labor relations, the
toughness or meekness of the parties at the bargaining table, and frequently

\
the issues. In addition, citizens were highly influential in other éecisi;nal
arenas that affected employee relations such as courts, the state legislatures
and electoral politics.

This seeming paradox of low direct participgtion and high influence‘pas
led us tc ;xamine the logic citizens use in choosing how and when to
participite in school governance. That logic, which often leads them awéy
frem colective bargaining, involves the conversion of particularistic,
child-centered participation into participation aimed at altering
ovgenizational policy. It also involves choices of where and how to
participate. 0

In our eight intensively studied districts, we found only two cases of
direct participation by citizens in the collective bargaining process, this
despite the opportunities for greater part}cipation. What surprised us most
of all was that the special structures for citizen input called for under
California law were so seldom and inconsequentially used.> This initial
impression was intensified by the sample of 30 Calirornig districts in which

there was no substantive counterproposal made through the public hearing
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mechanism called for in that state's public sector collective bargaining law.
In one district, the Leaéue of Women Voters experded substantial effort to get
the school board to adopt specific procedures for public comment on initial
proposals, but, after being adopted, those procedures were used only once. In
two California districts, groups attempted to gain access to the bargaining
table as observers. The requests were denied. No further attempt was m;de to
obtain access or present either labor or management with issues or conditions
that the citizens organization wanted bargained. We found one district in
each state (outside of our study districts) in which bargaining had been
actually opened to the public. However, the public observers were barred from
participation in the negotiations and, as far as we can tell, this openness of
negotiations did not affect their course. This appears also to be the general
case in Florida, the only state in which there is open statewide bargaining.5
Citizen influence, however, is a substantially different matter. At the

three sites to be illustrated, in fact at each of the eight study sites, we

found citizen influence instrumental in advancing the movement from one

>

. i
generation of labor relations to the next--in changing the official perception

of the teacher's union from renegade radicals to legitimate opponents, in

®

changing the perception from comfortable and impgoper partners with the
administration to employees that need watching:

Case 1: South Garfield, South Garfield is an old, staid
town with both a history and a civic identity. As one
observer put it, "There's a lot of the South in South
Garfield."™ Municipal conflicts here are always low key, but
the coming of teacher collective bargaining was as °
conflictual as any recent event. The teachers had been
negotiating on their first contract for nearly nine months,
ther® had been informational picketing and a whiff of a
strike threat, and there was charge and countercharge about
the district's ability to end the bargaining impasse by
raising its salary offer. Nora Sloan, the leader of a
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usual activity of parents.

“

citizenis group, organized a, public forum in which spokesmen
for labor and management presented their cases.

Case 2: Industrial City, The teacher’s union had been

accepted by this blue collar town. Teacher-backed
candidates held a majority of seats on the school board, and
the contract gave teanhers both a relatively good financial
settlement and unassailable classroom autonomy. It was a
violation of the contract for a principal to enter a
classroom Without a teacher's consent. But the school board
came under attack for its blatant patronage in personnel
policies and in the purchasing of supplies and equipment.
Within two years, the control of the school board changed

_hands as "reformers" defeated incumbents at the polls or

replaced those who resigned. Part of the general complaint
was that the school district was .out of control and that the
"teachers got too much."

Case 3: Homestead This district began collective
bargaining violently, with an 11-day strike. Citizens were

agitated. Both union and management had its vocal
proponents, but most citizehs just wanted the schools opened
again. A group of ministers attempted to mediate the
dispute. When they stood and presented their findings in a
packed school board meeting, the president of the board
responded in the heat of the moment, "sit down and shut up!"
After the strike was settled several days later, a campaign
began to recall a majority of the school board from office.

Clients and Citizens
Each of the incidents above started quietly as a case of glient

participation rather than citizen participation. Client participation is the

behaif ;f a specific child. The goal, in the first instance, is not to reform
the school system, but to have the school systeﬁ accommodate their child.

Most client pariicipation i; over -securing the-child'g rights or what parents
perceive to be the child's rights. Most occurs at the school site level
directly with the‘principal or te;cier. Otnéralry, what the parent wants is
nét continued participation but.rair adjudication. One might note that fhesq

cases .are not unlike grievanceus within collective bargaining. Generally, the

<

It involves intervention in the school system on

i
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plea of the grievant is not to participate in the school's ﬁnnagement, but to

have the school do what the grievant perceives it h#a already agreeé to do.

The case of parent's rights is generally less legally explicit than that of -
teachers working under a contract, and thue "prights" for parents are often

embedded in customary practices of the school district or in a community

culture that defines good practice.

The vast majority of pot;ntial citizen,activity is absorbed by scrool
distrigts at the client participation level. Principals or teachers '
accommodate parent demands. They do so either out- of an agreement that
parents do have a specific right, out of agreement gﬁit the action sought by
the parent is education ally meritorious, or out of a feeling that it is easier
to accommodate than fight. If a demandlcarries with it an implied threat of
further disturbance, then accommodation isamore‘likely. ‘However, the key
question for this discussiog is: what happens to parents who feel that tﬁey
are denied their rights? Client participants may press for their perceived
rights through the courts or administrative appeal mechanisms, which are
becoming more common. They may accept the judgment of a school official as
-legitimate and thus leave not with the answer they wanted but with the feeling
that they had achieved a fair hearing. They may exit the system or withdraw
their children. Or, they may become citizen participants.

The convereion of a client participant to a citizen participant depends
first of all on\u\gerception of an intereat. Attention moves from fair
adjudication of a complaint to changing the policies and practices of the

school district. Because ng 2pplication of those policies is not restricted

to the single child, the renliiltion that onc wishes to change the policies of

the school district almost always iﬁit;atee the search for others with a
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¢ .
similar }ntereat in change. In each of the three cases introduced above, the

'pdblic intervention in school district affairs began as a case of client
ihterest*and was transformed into a situation of citizen interest and

participation:
) S [, llora Siva.a, who led the citizens
collective bargaining forum, was ~ well-read, well-educated
nother of a professional-class family and background. She
had been active in the schools as a parent before teachers
began to bargain collectively, As the impasse in bargaining
became deeper, she became increasingly concerned that the
rift between teachers and administrators was poisoning the
harmonious relationships that had previously existed. She
and her children were not affected in any specific way, but
her feelings about the well-being of the school system were
altered. She'felt compelled to act. As she put it: "le
believe in education and in our town's schools; we're bound
to get involved." lirs, Sloan had been an active member of
the League of \lomen Voters and had been its "school board
watcher", attending neetings, Egking reports; not because
she had a particular reform in mind but because she felt a
sense of duty. Thus, she organized the forum at which labor
and managenent aired their views.

Case 2: Industrial Citv. This was a stable town, not

filled with cosmunity activists. The comuunity culture
honors traditions--church, family, and social organizations
which often have roots in Eastern European homelands.

People tend to leave school affairs alone. As one mother
who had attempted to organize parents of a curriculum reform
disappointedly noted, "we're just not that kind of town."
But the community was becoming dissatisfied because their
sense of well-being surrounding the school system was being
violated. There was no universal complaint, no single
organized campaign, but the community came to feel
dissatisfied with the present leadership. Candidates ‘
independent of the dominant political parties ran
agpressively for election, and they were embraced by the
electorate.

Case 3; Homestead., The teacher strike took on the s
appearance of a free-for-all. It was not a sitiple two-way

affair between teachers and administration. Everyone, it

seemed, was involved. The local newspaper, parents trying

to secure physical safety for their children, local state.

legislatures trying to look effective. The school

organization could not contain the fight.
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®
Nora Sloan became a citizen pa;ticipant out o1 a sense of gbligation. She
° rather enjoyed the process and the company of other serious, intelligent ‘

women, but, most of all, working in the schools was something that people
"1ike har" did. The reform candidates in Industrial City became active
because they sensed the possibility of influeunce. Their campaigns grew and

attracted support because the old board had bacome notorious for blatant

political patronage and an inability to carry on gusrness quietly without
‘squabbling. As in Homestead, parents Secame activated because of the
attraction of disturbance, As Elmer Schattschneider put it: "The number of
people involved in any conflict determines what happens; every change in the
number of participants, every increase or reduction in the number of
particpants affects the results."?

The attraction of disturbances deserved an expanded comment because
disturbances are so frequently associated with labor relations. A strike, or
the threat of a strike, is the most powerful event in transformins client
participants into citizen participants. Ths;usual and swift citizen reaction
is to préss for restoration of services. A decade ago, Wellington and Winter
hypoihesized that the strike weapon gave labor unbeatable power because the
public would. slways press governments for continuation of services at the
expense of management's bargaining issues.e Indeed, citizens do seem to press
for resumption of services, but the Wellington and Winter thesis ﬁs undercut

"by two types of citizen action.’ First, parents are less reluctant to cross

picket lines and send their children to school with substitute teachers than

had been believed. In two of our California sites, strikes have not been
successful in closing the school. Second, pressure has been directed at both

sides. In California, we find parents in struck districts communicating with

\
g .
’
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Garfield: Other citizens called her to explain the state's collective

-network is operated through such groups as the PTA, League of Women Voters,

Bargaining and School Governance 5-9

parents in other districts who have been through strikes. A communication

ahd the Informational Project of Education-Network (IPEN) in Palo Alto. Two
parental strategies are emerging to pressure management and labor to settle,

One is to camp out outside the negotiating rooms and to stay there until

_settlement is reached. "he other is to capture media attention in any way

possible and emphasize that both parties are culpable. Citizen activity in
strike situations has a broader effect of creating citizen leaders. Because
of her League of Women Voters experience, Nora Sloan developed genuine

expertise in collective bargaining, or what was perceived as such within South

bargaining law. She became visible and known in the community and ultimately
was appointed to of&icial advisory committees within the school district. In
Homestead, too, involved citizens started to gaiﬁ name recogniticn. The

issues in which these persons were active beca;e symbolic of larger community
issues. Parents protecting the rights of their children had become converted

into citizens advancing an inteiest.

kd A
T

The Opagucness of Citizen Interest

One of the reasons that labor disturbances are so effective in activating

pitizen participation is that citizen interests become clear and visible

during times of d%aturbance. Such is not the case at dbther times, when the
labor relations process often obscures the fact that one's bwn interest ‘is

)
connected to the processes of labor relations. Thus, parents and other

: citizens are usually not activated except in times of disturbance. Citizens

are repeatedly assured by school officials and the legislatures that <

3

.‘a
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collective bargaining has to do with the wages and salaries of teachers and
certain employment conditions, but that quespi&ns of education are not ..
discussed. The assertion is only partly true.9 I most cases, educational
policy decisions are not discussed, per-~se, but the educational policies and
practices o} the sciools are decidedly affected. The curriculum is changed
and particularly the ex?racurriculum, the intensity of contact with chi%gren,
as are the types of contacts that occur between teachers and children o;tside
of the classroom. ' There are explicit tradeoffs, such as class size traded
against teacher salgry, and implicit -tradeoffs that have to do k{th the
substitutability of Eesources, for instance, the time of aldes versus the time
of teachers, the use of personnel versus the use of instructional hardware.
Meeting with parents.;nd time for meeting with parents is often an explicit
topic of bargaining, but the implications of meeting with parents aﬁe
»frequently not drawn at the negotiaticns table because the focﬁs is more
frequently on the dollar coit of agreement than it is on the instructional
costs of agreement.‘ Labor ﬁelatiogs also affect the psycholo;ical contrant
that teachers have with their work, their level of craft and commitment to
art, and their identirication gf work role. The decisions to give and grade
hohewor& are often affected by the ebb and flow of labor relations, but are

N
seldom fn explicit topic of bargaining.1° The relationships between
.collective bargaining and the education of children are profound, our research
"convinces us, but they'are,indirect and tgus often unrecognized. A more
frequent occurrence is that a citizen is activated by a sense of obligation or
a desire to ;nfluence a parﬁiculur issue. After their iritial activation,

citizens find out that achieving their interest is affected by collective

‘bargaining.
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o/ T
Ihe Criteria for Participation .

H; r;und that activated citizens do not automatically choose to be active
in school collective bargaining even when a labor disturbance motivated them
to be active in the first place. Quite to the contrary, ﬁé-round that
citizens tended to drift away rrom‘labor relationg and toward other places

where school policy decisions are made.

-

)

In trying to follow this movement of participation, wé considereq threg
different grenas of decision making and two dir}erent nhggg;ﬂor the decision
process. The arena of decision making has to do with where in the
‘orsanization decisions are made and what process is used to reach a
conclusion. Some decisions are made within the professional and bureaucratic
arena, that is, within thg formal structure of the school organization and
according io criteria that dictate attention to standards of Mgood
practice."!!  Others made in the political/legal arena involved parties other
than the proressiona1~schcol hierarchy including scho61 boards, legislatures,
‘and courts. These decisions are made according to criteria for winning
coalitions or rorggpgssing evidence_according to precedent. Finally, there is
the arena of labor relations, which embodies elements of the other three
arenas and adds the special environment of labor law and the peculiar
mechgnism of collective bargaining.

The choice between these ¢ cisional arenas is not trivial. Each
potehtial participant to a decision has resource advantages in different
arenas and will thus tend to carry decisions to areas of decision making in
which he or she dominates. School superintendents seek to establish

professional and bureaucratic hegemony over decisions, and unions try to
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increase the scope of issues carried into collective barégining; In any
decision opportunity, 2 potential participant chooses whﬁre to use resou;ce;.
In addition, the participant chooses ;hat ;spect of the decision to
influencé. In their work on political systems, Gabriel Almond and Bingham
" Powell distinguish between the tiau and interest aggregation

% e

phases of decision making.'2 Articulation,is the process of forming choices

either of a position or an 1ssue orbqf.gen;ral disssatisfaction with the
)

_ present state of affaigs. The procesi o? interest articulation is‘highly
information dependent. 'Comnuniéatigp channels aré‘xmportant, as are feedback
,mechanisms.' Interest aggregation invq}ves the_making of choices between well ' -
defined alternaiives.. It is highly dependent on the ability.to buiidaviable
coalitions'or to garner other forms of support. Communications capability is
! * .

not without value, the crucil attribute in building influence is

- commitment--persons or orgaﬂizations'who will commit thir resources or their

éf actions to support-a defined,issue. : B ‘

A finding that ong;s.ipterest is affected raises three criteria for how
and when to participate. The first two, highly interrelated, are the efficacy
of the particular are;a and the pg;mgahiliix of that arena. That is; can one
get t. che placé where decisions are made and, once there, what are one's d
chances for success? The third criterion is efficiency. The permeability
. criterion is stacked asaigst citizens. Statutes are generally unfriendly to
‘their access to the bargaining table, Qs are both labor and management, This
point has‘draw; most of the ire of citizen activist groups, so much so that it
obscures the question that underlies it, which is: would citizens have an

efficacious access to the bargaining table if they could.lesally permeate the

arena? Our data suggest that they would not, primarily for two reasons,

,‘ - . <19
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Successful negotiations require a certain amount of technical expertiée that
is' costly to acquire, and.succesgful nesotiati9ns take a long time.

It is Quite.poasibiﬁ to sit at the bargaining table and not und;rstand
what 1is soiég on, not through lack of intellige;ce but through lack of

expertise and knowledge. First is the level of legal expertise. The meaning

" of a contract clause is very seldom obvious on its face, the import turning on

thé subtlety of wording--the differences between may and shall for instance.
Many important sounding clau;es, ;uch as management rights and no-sirike
agreements, may be practically meaningless. Labor jargon adds to the
confusion: a COLA is not for drinking, and a zipper clause is not nearly as
interesting as it sounds. The secon) aspect of expertise is behavioral skill
in negotiation, and that is quite differenﬁ from legal knowledge, as several
attorneys in our study districts proved. The internal dynamic of negotiation
is often highly private, both in interpersonal trust and confidence and in the
appearance of a proper moment for settlement. Timing is often more important
than substance. Sensing the moment is a function of exposure and experience,
reading verbal and nonverbal cues and discerning genuine emotion from
feigning. The factors of experience and the internal dynamics of bargaining
have the combined efreét of making bargaining take a long time. This is
particularly true in the public schools where there is frequently a summer
hiatus in negotiations and where the strike or disturbance threat is
practically meaningless for part of the year.

The crusher for parents and citizens is that sustained participation is
often necessary to be successful in bargaining. School bargainiag is
protracted, and success often turns on a willingness to wait matched with a/

sense of when to move forward with a concession, All these factors make the
v

2t
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efficacy of citizen_participation difficult even if a legitimated right to
access. |

The third criterion for citizen participants choosing a decision arena is
that of efficiencv. Citizens obviously can learn to negotiate, and the
technicalities of the law are not above them. However, quite frequently the
time, energy resources, or the training time is not available to turn laymen
into experts. But parents have more than one possibility for spending their
time, and those parents in our caseaatudy generally chose to spend time

elsewhere rather than attempting to penetrate the collective bargaining

system. o , ‘

In each of the three cases introduced pr;viously, there was an attempt at
direct citizen participation in collective bargaining. In each case, direct a
participation ceased or was never really begun. Participation took place in

other decisional arenas, and the activitiés of citizens in those arenas

h}

continued to affect the course of labor relations even though citizens were

A

not directly involved.

: . A permanent organization of
citizens interested in collective bargaining was never
formed in South Garfield. Although various citizens had
strong normative ideas about.collective bargaining, and
particularly the "adversarial relation" they saw engendered,
in the end parent involvement stopped when the new contract
was signed. Nora Sloan, however, continued to be
interested. She tried to get the new superintendent to
allow her to observe the teacher negotiations that took
place two years after the ones that were concluded with a
public debate between teachers and the school )
administration.

The new superintendent was adamant about not allowing
citizens at the bargaining table. But Nora Sloan found
another way to participate; she ran for the school board.
Successfully.

R21
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The transformation of Nora Sloan from parent activist to school board
member was remarkable on two counts. First, she did not go to the bargaining
table, even as a school board member, when she had a legitimated right to
involve herself in collective bargaining. One might have expected her to
summarily appear at the bargaining table, or at least to advocate board
members participation in bargaining. In South’Garfield, as in most districté,
sc@ool board members did not sit at the bargaining table. \In addition, our
interviews with Mrs. Sloan indicate that she assumed her seat on the school
board without strong, well articulated demands on the collective bargaining
process., Rathe}, she had a general concern that conflict could harm the
school district and that parents were being excluded from the cecision making,
but these general concerns did not breed action.

The second aspect of Mrs. Sloan's transformation had to do with the
privatization of her behévior. As activist, she was the archtype of the
demanding citizen ﬂirm in her belief that access to the arenas of decision
making and to information about school operations were a citizen's right.
Interviews with her revealed a candid and highly revealing person. She became
known for these stances in the community, and within the school district 4
itself persons with‘similar leanings became known as "Nora Sloan types." Six
" weeks after her election, we interviewed Mrs, Slocn again, and we found a
person wearing, albcit a bit uncomfortably, the role of school board member.
The legal requircmexts of confidentiality and good bargaining practice
prevented her from discussing collective bargaining with outsiders, she said.
The proper behavior of school board members had oeen reinforced by the

existing incumbents, and it must be remembered that South Garfield is a town

of substantial tradition; through meetings directly with the superintendent




Bargaining and School Governance 5-16

-,
and the labor attorney; and through workshops with the California School
Boards Association. It became increasingly appareht that ﬁra. Sloan perceived
herself differently as a achool board member than she had as a citizen -
activist.
Not all school board members followed the pattern of socialization that

Nora Sloan appeared to be taking. In another district, reform candidates were
elected to the board and the following took blace:

Case 2: Homestead. The strike ended in Homestead, and the

recall campaign against three of the five incumbeni schocl

board members began. One of the major themes during the

recall campaign was that teachers and citizen "weren't being

listened to."™ There was a certain lack of specifics about

what this term meant, and the election turned more on the

apparent tone of the school board in dealing with the public
than disagreement over specific policies.

The challenged incumbents were turned out of office. Among
the replacements elected was John Jacobs, a community-
college professor who ran on a platform of openness and
honesty.

He made good his platform. He was open and honest about his
support for the teachers and indirectly the teacher union.
He asked tough questions of his fellow board members. He
offered contrary views. In the end, he played the role of
dissenter frequently on the short end of 4-1 votes. He grew
frustrated and resigned after serving a single two-year
term. :

Jacobs became an isolate on the school board because he failed to attend
to the board's internal demands for accommodation. In Jacob's case, unlike
the one of Nora Sloan, the new board members formed a majority, and they had
been elected on a plédge of responsiveness to the citizens and the public.
Still, however, the board developed internal allocation mechanisms for

influence with some board members becoming opinion leaders and formers of

coalitions. Jacobs did not fit well. His behavior was considered erratic.

He was an iconoclast of sorts, and ill-suited to political trading. This turn
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of events appears true in other iistricts, also, where union supporters are

elected to schoo; boards. Even the reform board developed an internal sense

~

of rules about how information was to be handled, about handling of
confidences. There was; however, a decided turn in the response of the school

board to iﬁgng oriented groups:

Homestead. The general and public activity that
characterized the recall period subsided. But within
Homestead, groups formed around particular interests, and
they became more vocal. They also became successful.

Within two years groups had formed in suppc-t of the
district's outdoor education program which was costly and
financially suspect following the passage of the statewide
tax limiation initiative, Proposition 13. These groups were
successful,

Most spectacularly, a group of parents in favor of

fundamentalist education organized, and over the school

board's and administration's initial opposition were

successful in getting a school site converted to that mode

of education.

In éach case supporters of the change attended the school

board meeting in mass quite literally packing the relatively

small meeting room. On each occasion the board adopted at

least part of the proposed change.
The proposals in Homestead had common elements. Each involved a specific,
defined subject rather than a general plea for better schools or more open
schools. The adoption or rejection of a proposal was ciear; there was clear
feedback to the Proponents about winning or losing. The actions of the school
board in Homestead had become very closely lined to the activities of external

{

groups. The board was not isolated from the external community, and activity
or pressure from the community was matched by a response from the board.

The nature of citizen involvement in the Homestead district changed

between the tima of the recall and the time of the successful interest groups.

.

r
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Botn the goals and the arenas for action changed. The first activating event
was the strike that impelled a citizen response to deal directly with the

problem of disturbed school services, but fio permanent interest attachment to
labor relations was formed. Instead the question of yhether or not the school
board was representative was raised. The recallt which was largely devoid of

specific issues, involved the electorate picking school board members who were

"like us." In-the process'of the recall election and subsequent elections,
the characteristics 6: school board members changed from those clearly of
blue ribbon socio-economic status to those who were more specifically
identified with;particular issues--in Iannaccone and Lutz's words from a
trustee board to an arena board.!3 '

Once the arena had been established, public emphasis changed to specific
issues. Achieving success became linked to meking the board responsine to
particular issues, no{ changing the composition of the board. There was no
discernible public attention paid to labor relations during this period even
though there was great contention between two factions within the teacher
organization.

The situation in Homestead can be contrasted with another of our case

study districts, which also had an active public including organized interest

groups and several controversial issues decided during our study. In

Homestead there were no resources, or organizational slack, to absorb external
pressure. The district was financially troubled, heving suffered both
declining enrollment and loss of tax funds. The superintendent did not have
an independent political base in town, and the board, because of the recall

.

and other membership changes was unstable in composition and constituency.

Single purpose advocacy groups were quite effective particularly'when there
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was no organized external opposition to their ideas. In the second district,
however, there was a high degree of cohesion between superintendent and board,
and external pressure was frequently absorbed. The administration was active
in sponsoring structured means for inviting citizen participation, and to a
’substantial degree controlling it. In addition, there were also opposing
‘external groups that were particularly active in the controversy over the
district's racial integration plan, which served as somewhat of a lightning
rod to attract controversy. While this issue was active in the district, the

attention paid to other decisional areas decreased. This included a decrease

in the amount of public attention.paid-to collective bargaining except during
strikes: The second district also has the'financiai resources to absorb
external demands. It had the means to answer specific program demands, such
as one that the district review its reading programs, without making public
‘tradeoffs with other programs. It, quite differently than Homestead, was able
to absorb much of the external pressure eitper by responding in limited ways
or in hefining the range of participation activities in spch a way that the’
internal relations between the school board membei's and the suﬁe?intendent
were not upset. lIn Homestead, tﬁ; school district became tightly linked to
the pressures of the environment. Decisions bééween the staff and between
staff and board became far less certain as the staff became subject to
reversals, sometimes summary bnes, by the board.

| The path of citizen influence took a different turn in the third of our
illustrative districts. In‘this oa;;, the school boar& was also repiaced, but
interest group activity did not follow. ’

H . The political turnover 'in the

. school board centered around throwing the rascals out.
There were allegations of financial impropriety and a

ERIC 2206
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widespread feeling of exclusion, that others were running
the school district and that the district had run out of
control.

Thus, the electoral ory of "winning back the keys to the
store,” and the specific target became the relations between
the school district and the teachers. The restrictive
language in the teacher’s collective bargaining contract
became an electoral issue brought forth by the reform
candidates, who won. -

After the seating of the new board, the school .
superintendent was dismissed, and a search started for a new
superintendent, with the specific intent that the new
appointee deal aggressively with the teachers during
contract negotiations. Such a person was found. He came to
the district with the specific intent--what he later called
"the mandate from heaven"--to change job control language in
the teacher contract.

x

In the subsequent round of labor negotiations, the new . ’
superintendent introduced the concept of package bargaining.

Nork rule changes were presented to the teacher bargaining

team members in tandem with whatever substantive concessions

management was prepared to make., Packages were always

presented but they were always presented on a v
take-it-or-leave-it basis. The union leadership felt it was .

close to its economic requirement, but it did not understand

management’s concern with working condition "rights" that

the union had already achieved in previous contracts.

The union found that it no longer had a viable set of
_relationships with the school board. It could not appeal to
the reasonableness of the school board members in the face
of an unyielding superintendent. What was later termed a
frustration strike ensued and was followed three days later
with settlement essentially on management’s terms.
The community intervention in this case was highly influential, but only
participative for a short while. The school board members elected during the
[
reform movement were brought to their positipns with an understanding that the
electorate wanted them to "gain control of the system." There was a clear
. )
message to that direction and the message was exercised in their choice of

personnel and the choice of bargaining isaues. The new superintendent was

chosen primarily because of his familiarity with collective bargaining and his
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su;cess in bargaining with a strong union. He, incidentally, did not try to
disestablish the union. The bargainihg sessions, and the comments made to us
in interviews, did‘not reveal a particular animosity toward the teachers'
union or unions in generaf. So, in this case the attack on the existing
_contract was part of a-management strategy that had to do with the direction
of the entebprise rather than an ideological struggle over the status of
enployees. The prime issue was the teacher evaluation clause. The board
want;d to change the contract so that responsibility for evaluation rested

with the administration. The community, through changing participants, had

greatly influenced ‘the course of collective bargaining in Industrial City.

The Indirect Influenge on Collective Barsaining *

The presence of Substantial indirect influence and low levels of direct
citizen participation in collective ba:gaining can jointly be explained by the
relatively lou notivation for citizen participation and the attrac£iveness of
arenas for participation other than collective bargaining. our three
illustrations provide examples.

If one first exanines the series of choices that appe;r in the logic of
participation--this series of choices is sketched in Figure 5.A--one quickly
sees that at any decision point the potential. citizen participant is faced
with a potential alternative to activity. The citizen can s;op being active
and cope with what is a disagreeable state of affairs, and frequently citizens

have the alternative of leaving, ignoring or otherwise exiting public i

education. Even if structural barriers were lowered and any parent who wished

/
would shave a chair pulled up to the bargaining table, a high level of
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Figure 5.A

’

THE LOGIC OF CHOICE L’ CITIZEN PARTICIPATION

1s there a perception of
unfulfilled rights?

Attempt at fair
adjudication of rights.

Adjudication|

1Is there a pérception
of an unfulfilled interest?

Motive base for participation
--obligation
--possibility of influence
--disturbance

Is there a mode that meets

the tests of
--efficacy . ,
--permiability

B

Which decisional arena is
post ' efficient?
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{
osnéicipetiod at schooi board meetings(is guaranteed by open meeting
statutes, } ‘
The relationship between the criteria for partioipation and the various
arenas for de%ision making is shown in Table 5.A. The labor relations mode of
decision making within school districts appears as difficult to permeate, of,

i
questionable fficacy and relatively inefficient. The permeability qnestion

. is really oneiof access--of having an opening for direct participation or

scquirinq’an lgent to particpate. The external political arena has already
i

developed ports of access.

Schdoi‘boerds are elected, and in some states such as California they are
sometimes recalled from office. Lobbying-in support of particular school
programs]or garticular educational legislation is an available avenue. ‘Access
to schooi professionals*may be technically present, but operationally access
is highly dependent on the perceived legitimacy of those seeking it, or the
ability of that group to cause a disturbance if they.go unheard. If one's
group or conoern is not considered legitimate, then the ability to coerce
becomes important.‘ Gaining access through disturbance has been parq of the
lore of community action groups éoing back at least to Alinsky. Labor
relations has a relatively low permeability. As discussed above, statutes
frequently allow labor and management to bar outsiders, and Xhe technical
ability of outsiders to perticipate is limited even if they were allowed.

The efficacy criterion asks whether what people want done can, in fact, be
aocomplished in each of the three decision modes. An exact answer, of course,

)

depends on the specific suggestions involved, but there are general

characteristics of each decision mode which make them more or less seneraily

efficacious. The political mode of decision making has become increasingly

& .
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Table 5.1

RELATIONSHIP OF ARENAS OF PARTICIPATION‘&O CRITERIA

Permeability
(Access)

HIGH
Lobbying ,
Recalls
Elections

MEDIUM
Highly dependent
on perceived‘leg-
itimacy of person
making request or
their ability to
make a disturbance

Low

Legal and technical
restrictions against
citizen access.

Efficacy
(Scope)

MODERATE
Specific lepislation
can be obtained, but
the implementation is
frequently unsure

*

UNCERTAIN

A proposal can be framed
to reflect what citizens
want. It is frequently
problematic as to whether
school administrators can
respond to those proposi-
tions.

FOR PARTICIPATION

Efficiency-
(Resources)

HIGH TO MODERATE
Pressuring school
boards can sometimes
be quite easy, accomplished
through massing citizens
at a board meeting.

%
&
]
S.
|

HIGH
Legitimate small
groups or persons are
frequently successful

LOw LOW

The basic agenda of labor
relations is determined
by the primary parties;
citizen concerns may be
touched upon, but so will
other matters,

Generally requires systemic
change before parents and
citizens cau participate.
The cost. of structural
change is very high relative
to other opportunities

for influence.

n
n
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important in educational decision making as the state and federal governments
have been transformed over the last two decades from monitors of education to
po}ic& advocates. Teacher organizations have been heavily involved in A
lobpying,»and s0 -have citizen groups interested in pg;ticular educational

changes, the most dramatic example being the natioral coalitioﬁs of parents of
handicapped children. The difficulty with lesis;ation from the standp&int of

its efficacy comes dufing its implementation. As the political 11ter§ture
rem;nds us, passing a statute and implementing . are quite differentf The
efficacy of .the professional/bureaucratic mode of decision making is

problematic. In one sense; the mechanism is clearly ‘efficacious.” Citizens

can shape specific proposals tailored precisely to achieve what they want.

-

Whether the professional, school administrators can respond is altogether a
different matter. They are freéuently constrained from acting, althougﬁ
parents suspect, not so frequently constrained as they allege. Labor
relations appear somewhat less efficacious. Most of the citizen agenda
appears to involve items ‘hat fall beyond what is customarily nesqfiated in
labor contracts, so the e.'fects of labor contracts are indirect,J!In addition,
much of what gnes into labor contracts is of little direct inte/;st to parents
and citizens: - We have yet to find a parent, othe. than one wqé happens to be

/
an insurance agent, who is very interested in the name of thf'school

district's insurance carrier, something known to hold the §€tention of labor

negotiators for weeks on end. N

The etficiency criterion asks the question of what fesources are
necessary to gain an end. At least in our 1mpress£§nistic eveluation, the
efficiency of the political mode of decision making ap;eared to be relatively

*

high from the citizen activist perspective. School bdard election campaigns

ERIC 23
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were rclatively easily undertaken. Except in big c:ties, campaign costs are
generally low, and the organizing required is ad hoc and oflshort duration.
Moreover, school boards in our study sites have shown themselvas quitec easy to
)
influence by citizens who appear in large numbers at school board meetings in
support or opposition to a specific issu;. Even in large districts, the
appearance of 300 people at a school board meetiqg gains immediate dtteﬁtion
and, frequently, modification of position. Electoral recall, which is
becoming a common feature in California school politics, is quite potent.
Even the threat of recall, signaled by the circulation of a petition to p&; a
recall measure on the ballot, is sure to garner attention. Of our four
California study sites, one had a successful recall, another a threatened
recall, The professional/bureaucratic mode of influencing decisions is
perhaps the most efficient of all, and hence it is uyually the first
attempéed. .But as indicated in the previous paragraphs, the efficacy and
permeablility of this mode of decision making is frequently questionable.
Labor relations appear a relatively inefficient mean of citizen
participation. Even if there were no structural barriers, the amount of time
that a citizen or group of citizens would have to spend directly participating
in bérgaining or élosely monitoring its behavior is quite extensive. An
understanding of the extent of required participation can bg gained by

examining the actual participation of labor and management in our study

districts. Bargaining a single contract continued on for months; issues may

\

P

go partially resolved for years.
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Citi ti Generat R

On exanination, one can clearl; see that citizen participation is
related to the dynanics of moving labor relations from one generation t6 to
another, MHoreover, at these crucial times, citizens chose the political arena
for their most direct participation. In Industrial City, the board was
replaced, and in Homestead it was both replaced and used as a form for
response to specific issues. In South Garfield, parents acted independently
of the school board at first, but ultimately placed one of their own among the
board nembers. \hile there were tentative efforts in all three districts to
directly participate in collective sargaining, those efforts ended early.
Influence, however, flowed from the citizen activity to alter the Aature of
labor relations. -

South Garfield was clearly a First Generation district prior to the
involvement of citizens. The importance of the citizens' involvement,
beginning with the forus organized by liora Sloan was not so much the immediate

-

settlement of the contract. From interviews with the two parties it appears

N
AN

highly likely that labor and management would have settled in a few days with
or without the intervention of the citizens forum, \hat is of substantially
more inmport is the question of legitimation of the teachers' organization;
that is, whether the ethos of the cbmmunity which was highly supportive of
teachers and education but quite paternalistic at the same time, will be
changed %o include a rightfui place for a teacher's organization which is
outspoken and aggressive.

Citizen activity, including the élection of lirs, Slkoan, the appointment

of a new superintendent and the subsequent pursuit of bargaining, have brought

the town into the Second Generation of labor relations. The teacher
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organization gained a legitimate and unopposed right to represent. Consistent -
with the expected change into the Second Generation, the issues in South ~

Garfield became not whether or not teachers had the right to negotiate, but

-,

o~

the scope of negotiations and the quiet and privacy with which settlements
were reached. The Board emplo;ed an outside attorney to handle labor
relations, and agreements on closed negotiations and leak; to the newspapers
were agreed to. llanagement's ﬂegotiator who believed in a close and collegial
relationship with the teachers' negotiator was replaced by others who believed

in specific, limited agreements.

Issues created by the parent activity have céme to the bargaining table
in Homesteéd, aad rore are likely to. As noted in Chapter III, the
establishnent of the fundamentallschools was accompanied by parents who had
*strong ideas about curriculun and the code of behavior, both of which differed
froi: the stancards elseunere in the district. These events threaten to propel'
the district into the Second Inteﬁgenerational Conflict. The parent group,
arued with a curriculum gained from a nationwide group of fundamental school
parents, asked for a dress code and disciplinary procedureéx They also wanted
to pick the teachers and to evaluate them. The teachers defgnsively have
carried. these issues to the bargaining table. Transfer, discip%ine and
evaluation clzuses were all introduced into collective bargainigk\by the
teachers during the last round of negotiations. They were not Sargained to
conpletion, but the'fundamenfal school issues have not yet appeared in a
specific transfer case. Thﬁs far, all the teachers in the Homestead
fundaQental schools have voluntarily transferred from other schools, and there
is a common educational philosophy among then. But that situation is not

likely to last. The district is faced with the prospect of closing several

ERIC 236
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schools because of declining enrollment, and school teachers will doubtless b;

L]

disnissed from the fundamental school on the basis of seniority and other
teachers will doubtless be assigned there. _Questions will clearly arise at
//,//’//EE;/;;::;ining table or the grievance processes. lloreover, the relatively
specific expectations of parents place the school board and adninistration
under some constraints about their bargaining positions on those issues.
It would be hard to overstate the effect that citizen influence has had
in Industrial Ciiy. There was never an attemptAat direct bargaining table ‘

intervention by the public or opening the session to public view. Yet, via

the election process, citizens clearly spelled out what the new issues would

be. They also reinforced those iscues with publicly announced commitments to.
specific demands. The school board president personally became the chief
negotiator, and although there is substantial testimony that he was not the_
post skillful spokesman, there is little question that the issues on which the
board ran for clection were clearly represented during negotiations.

tloreover, they prevailed.

suupary

In closing this section 6f the chapte;, it is proper to reiterate its '
basic argunient. Parents and citizens participate in school affairs when it
becones apparent that they have interests, that those interests are expressed
in school poliecy, and that policy appears possible to change. The process of
collectivqﬁbargaining and its attendant public strife and disturbance often

triggers a perception of those interests among parents. In the forwarding of

that interest, parents face a choice of wpat decisional arena to attempt to
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1nf1uencé énd what aspect of decision qaking process to enter. Direct access
to collecEive bargaining poses a problem, but even if itﬂdid not participation
there would be difficult because parents generally do not possess the time,
the expertise or the sanctions to participate effectively. Conversely,
citizens have shown their ability to efficiently influence other arenas
particularly the political arena through electing and lobbying schogl‘board
menbers for response to particular issues. The important point, though, is
that there are choices between places and ways to influence school districts,
and the public policy outflow of that realization is that parents and citizens
ought to be cognizant of the range of influence possibilities. This sane
variable--the variety of influence possibilities available--suggest that there

'are a number of ways to achieve a workable equity in influence between parents

and possibilities suggests that influerce may not'be obtained through the sanme
means in all school districts, or through the same means all the tiwe in a
single school district. The variety of influence alternatives discovered in
our field iﬁvestigatioﬁ also leads us to a reexanination of the traditional
theories of school politics and of the implications that the logic of
participation has for the application of those theories.

II.

1 D and [

Essentially, the clash between parent/citigen organizations and teacher
unions is over the equity of influence. Organized parents and citizens feel
that collective bargaining preempts other scnool organization decision.
Resources allocated through collective bargaining bypass decision rechanisns

to which parents and citizens have access, and thus there is no direct voice

for parents and citizens, and in many cases no consistent and reliable
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information about what was being discussed. In terms of influence, the advent
of collective bargaining signaled a flight of decisions from arenés in which
parenps had a voice to those where parenté did not have a voice,

As miéht be expected, the response of parent and citizen groups was, in
the first instance, to attempt to obtain access to collective bargaining or to
obtain sufficient feedback from the bargaining process so that parent and
16

citizen interests could be protected before a contract was ffnalized.

Essentially, this response followed an informed competition model of obtaining

equity in influence. In informed competition, equity centers on a perception
of legitimacy in how deci§ions are m;de. Equity is present if there is a
finding that the permaneht structures for access and influence are present and
legitipate. Operationally, one looks for widespread knowledge about school
issues in the p&pulation, a lack of any excluded segments in the population
and estabtlished means for access and information flow. Informed competition
theory flows from the research of David lHinar ;nd of Harmon Ziegler and Kent
Jennings. 7 It has also been the dominant theory followed by the federal
governnent in pursuit of tmaxinun fgasibxe participation.” However, our
research reveals that influence is achieved through meaans other than informed
conpetition. Particularly, citizens {nereased their influence by pressing for
specific issues or through establishing coalitions around dissatisfaetiﬁn with
the incumbent leadership of the school district. These two means of -
establishing influence are coﬂsistent with two alternéte nodels of school
democracy==issue resgpnsiveness and dissatisfaction.

In issue responsiveness, a finding of equity centers cn a finding of

legitimacy in what is decided. The key is what is decided rather than how.

* The uechanisms for influence are potent lobbying and pressure groups fqr or
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against specific-issues and issue dqminated-elcetions. Thus, direct
participétion in collective bargaining becomes of little importance because
what is important is that the interests get what they want rathe; than their
participation in the getting. In issue re;pbnsiveness, demands may be carried
into collective bargaining by othep}--either labor or management--and the test
of issue responsiveness is what emerges from bargaining, not how bargaining is
conducted., Or th; issue may not be carried into -collective bargainig at all.
It may be 2arried into another decisional #rena, such as the school board's

celiberations or into the state legislature. In the education literature,

issue resgonsiveness is best represented by Frederick hirt's edited volune,
18

Ihe Politv and the Schools ¢

In dissatisfaction theory, equity is present if there is a finding of
legitimacy of the individuals who nake decisions. Actual issues are
frequently not present, ana participation is episodic rather than continuous.
Levels of dissatisfaction periodically rise, citizens are motivated to action,
and subsequently the leadership is replaced. Long periods of apparent
dormancy may be observed, During these periods, the school district political
mechanisms are generally not activated at all, and the district may be said to
be operating within a zone of -tolerance established by community culture.
llowever, the observaéion that a sqhool district is currently quiet provides no
justification to assume that it will remain so.

U'hen the levels of dissatisfaction do rise, that Jissatisfaction has the

effect of overriding other issues, and the dissatisfaction with the current
W

leadership becomes the "issue" around which a coalition I's formed.

-

Replacement of the leadership may take the form of electoral defeats of school

board nembers or challenge of incumbent board members through recall

~
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elections. The recall election challenge was particularly a factor in the
California districts in our sample. Indeed the threat of a recall was
socetimes sufficient to persuade the incumbent not to run for another term.
Dissatisfaction can also be aimed at the appointed leadership, from
superintendent on dowr the hierarchy. Frequently, as in the Laurence

©

Tannaccone and Frank Lutz research, dismissal of the superintendent follows
school board electoral defeats. !9
Thr U ' i
Each of these three riodels of school equity is usally considered
separately. Therefore, the test of the presence or absence of equity becoues

whether the criteriz of a single model, such as informed competition, are met.

In terns of citizen participation in collective bargaining, the criteria of

_the inforned coupetition model have very seldém been met, and thus it has been

-

concluded fregueutly thzat citizen influence is low. However, our findings

suggest that influence is actually quite high, but that influence operated

through either issuc responsiveness or dissatisfaction modes rather than

inforze¢ coupetition. In the school districts we studied, citizens followed

‘the logic of participation, choosing whether to participate and where. The

conseguence of the citizen search for different modes of influence was that
the use of any one of three modes of influence contributed to the achievement
of equity.

le also wish to advance three other points about the relationship of the
three means of achieving school democracy. First, from our observatidn in the
eight case study districts, dissatisfaction theory modes of influence appedred
to swanp.or override activities being un@ertaken in one of the other two

nodes. Either responsiveness mode and informed competition activities ceased,

211
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or -they ceased to be important deternants cf school policy. Second, the
choice of one of the three means of influence appears to be related to the
level of'bonrlict apparent in the school district. Third, we conclude in a
tentative way that each of the three means of influence is unstable and
carries with ii the seeds of its replacement or abaqdonment.

As we exanined the political histories of our eight case study districts,
we observed that the’mode of particibation changed over time and that
eventuélly activities consistent with dissatisfaction theory took place. ¥hen

dissatisfaction rose, the activities which foll&%ed altered the social order

of the district in such a way that the structures that allowed inforﬁed
conpetition or responsiveness to opeéate were altered, too. In Industrial
City, school politics cﬁanged from responsiveness mode to dissatisfaction
node. In the responsiveness mode, the two factions of the school board and '
the teacher organization dominated. Dissatisfaction grew, primarily aimed at
lthe school board, and the board was replaced in successive elections. then
the realignment of the school board took place, the set’of relationships that
_caused the forner board members to be responsive to the teacher organization
failed to exist. Responsiveness ggtivity has not reestablished itself through
teachers or aﬁy other interest group.

In South Garfield, a period of informed competition was followed by
dissatisfaction and finally by responsiveness; The informed competition
period took placg when the structured forums were set up to mediate the
impasse between the teacher organization and the district. Dissatisfaction,
muted though it was, appeared in éhe removal of the old superintendent and the
turnover in board members. -The informed competitior activity, which was '

earlier supported, was abandoned because the new school board felt that

: 242




L e

Bargaining and School Governance 5-35

'dealinc with the teachers in private was the best way to achieve labon peace.
And that decision was supported by the former citizen activists, who now held
seats on the school board. Since the installation of the new superintendent,
activity has tended t. be of the responsiveness type. Parents in specific
\ neighborhoods have organized to block the closing of "their" schools. Parents
in non-affected neighborhoods are without an issue and have not participated.
\Teachers have perceived their own interests in organization. Both the school
oard and the adainistration have perceived separate interests, and the
internal structures of each organization have been tightened.

At lomestead, responsiveness activity continues as dissatisfaction grows.

Teachers by their organizing have becone one of the interests that are
re°ponded to, and the teachers themselves have becore the source of irritation
and dissatisfaction to organized parents groups. The superintendent's
irtentions to establish inforued competition forus of participation have

largely been abandoned because the teachers, in their dislike for the .
superintendent, avoio activities that make him "look good" and because the
parents know that they have a more potent means to influence.

The choice of which mode of influence is used is related to the level of
conflict in the district. then conflict is high, dissatisfaction theory
activity spreifs and douinates. Of course, dissatisfaction activities lead
toward open conflict, but general dissatisfaction also grows from more narrow
conflicts when those conflicts become notable and public. Informed
conpetition or issue responsiveness appeared as mechanisms of citizen

influence on the slopes of the curve, as conflict was building or subsiding.

!
In the trough of the curve there was very little political activity at all.

Citizen influence is most ajparent when it occurs as issue responsiveness.
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There is organized activity to watech, and issue related activity has within it

-

a feedback mechanisn that constantly reminds the pariidipants'of their
1

achievements--or the lack of thera, Thus, one would think that responsiveness

structures{ sorking through interest groups, wWwould have great stab.lity once .

they were established, but to our supgfse we found thai tﬁesé‘fobms of .

influence were\unstable; that‘indeed all three forms were uhétab;e.

Tnforr.ed conpetition is uﬁstable because continued citizen particpation

is not the general culture of American education. As we have suggested

earlier in this paper, a continued obligation to participate is not generally

felt by persons not holding forpal'office 41 organfzatiohs.- In addition, ‘

-

there is great cbmpetition'for time. Parents in barticular have a relatively

.

short interest span, at least short‘in terns of organizational functioning.
- S .

Even discounting the possibility of fanily dissolution, physical relocation in
urban Auerica affects something like 20 percent of the fanilies in a given
year. If a permanent structure is formed--one with the earmarks of a

continﬁing organization--then that organization is faced }ith the probleﬁs of

cccess and uf acconmodating itself to outsiders. Sooner or later, and

= et e

>

probably sooner, the structure forme? to provide parent input will be
challenged by alternative viewpoints. That is, the parent organization will
face the probleus of dissatisfaction with the Eurr;nt leadership. The otﬁer
possiblity is that the "competition" aspect of informed compétiti;n‘is lost;
that parents become highly socialized to their new roles, as has frequently

been alleged in conventional parent-teacher types of organization. : 1

Issue responsiveness as a participative mode is unstable because issues

3

are answered. Organizations that form for the purpose of achieving a

particular goal are frequently perpetuéted, by finding another worthy goal,
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HéweVer, loose ad hoc organizations selﬁpm reforn .in exactly the Same-way.

llew coaltions are formed, and 'new pérsons are activated. Our field research
suggests that issue respousiveqess may contipue for several years as the .
doninant way in which a school district acco@modaées parent, citizen and o?her . &
types of demand, but that eventuglly it comes to an end over the question of
resource scarcity or over the question of the legitimacy of the current

-~ . N "

leadership. The resource question is the most straightforward. It takes

’ \

place when- there arelggﬁ_enohgh é}ack resources in the organization to satisfy

;he different contenders, thus mpaning that in addition to being happy issue

responsive winners there yill be unhappy issue‘respoﬂgive losers. The

organization is simply unable to meet all the claims upon it.

The inevitable dispieasure with issue gesponsiveness produces a transfer

‘ to the dissatisfaction mode. Eventually, the current leadersﬁipy which is
unable to honor all éhe claims upon it, comes under attack itself. Then, one
of three courses is followed, and each of the three courses causées an end to
the dissatisfaction mode of participation and a return to one of the other two
rodec.. Following the first course; the current leadership ma§ find itself
able to‘hegotiate a compronise agreement that reduces dissatisfaction. The
dissatisfied comg to believe that the school cannot honor all their wishes,
and their expectations are reduced. This course was widely followed in
California school districts following the passage of Proposition 13, and it
happened in Illinois qchool districts following the defeat‘of a tax override
elction. Second, the attempt to oust the exiséing leadership can be
success(ul. A new leadership is installed, and in addition to the honeymoon

L ]
period usually accorded to new leadership, dissatisfaction activity abates

beczuse the source of the dissatisfaction has been removed. The presence of

. - -
¥
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the common enemy is the only factor driving the various participants, and,

1]

indeed, activating them in the first place.

So, we find ourselves in a situatica in which there ié no single means of
providing for citizen equity in school districts, and that the means most
likely of achievement changes from time to time. This finding, in turn,
suggests alterations in the labor policies of both unions and of citizen

\ ‘ «

groups. .

Policies of Influence and Participation ~ 2 -
t'e have followed the two important concepts of inflyence and -

particd throughout this chapter, and thus it reqts with the conclusion
. .) to cone to é;ips yith the policies that affect each of then. First of all, we
rLust recell thé distinction between citizen and pareng'and between
participation and influence. Citizens are .policy focusgd, parents client >
focused. Participation is aitivity focused; influence is outcoue focused. Ue'
I« believe that the proper pairing of the terms is neitizen influence” and

"parenut participation" thus implying policies that address increased amounts

of school outcome control on the part of citizens and increased involvenent in

«
4 A i ot e

the child's education on the part yf/pérents.
. X

Regarding citizen influence, “the major problem is to achieve a wider

+

‘ recognition that various means exist for achieving a working equity between
citizens, teachers and the school executive. Ve have demonst. ~ted the J
existence of these varioés means, but the existence of alternative paths to
influence is typically not recognized in the literaiure or in specific

policies. As a result, pblicy makers who attempt to induce citizen influence

in the schools through the sole use of informed competition are often

frustrated when they find low levels of sustained participation on which
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\ . )
inforzed competition rests. If influence was the clear\objective insteah of
participation, praining, and organizing could then be directed toward making
choices amons the different modes of influence. As the citizens in our study
districts showed us they were already doing, policy and practice would be
directed toward using the resources to gain influence in each moae of
governance. 'hile, we nust recognize that even 2 comoination of citizen.
influence nechanisms is no guarantee that equity in the policy process will

N

acerue to citizens, the chances of increased influence grow with fuller

realization of the tools available.

Houever, increasing citizen influence does not solve the parent's
problen. Our Pese;rch indicates that issue responsive and dissatisfaction
mechénisms are nore effective than informed conmpetition nechanisns, bué fron

the stanapoint of individual parents, they are often unwieldly and very slow.

Children can be rracuated from school before issue responsive or
dissatisfaction r:echanisms influence the school s&stem.20 The problen for the
parent is to obtaiﬁ adequate access to the school system so that they can be
knowledgeable and adeguate responsiveness so that their participation has
neaning.
The policy nechanisns for enhancing direct(parent participation in their .

children's education are different than those which increase citizen

ya

influence. Rarent participation centers apround the relationship with the
iﬁaividual beacher: It involves the ability of teachers and parents to have
expectations of one znother, to conmunicate with one another, and to
understand the coumunications. For instdnce, parent partictpation is enhanceq//

14 fathers and mothers understand the school curriculun and can assist their

s&n or daughter in homework or study. Parent-ﬁarticipation is also enhanced

€
)
|
1
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when teachers understand that an important aspect of their job is satisfying
the client specific demands of parents; having both the resources and the will
to respond to request;. Policies that enhance parent participation are those
that encourage contact between teachers and studénts: tine for meetings and
phone calls, cornmunication of the curriculum, the provision of telephones for
teachers and curricular reforms so that_teachers have sufficient abili@y to
respond to parents' demands, and teacher evaluation and training mechanisms so
that they have to desire to involve parents.

_\le believe that we could argue the case for parent participation on

—

educational—outcone grounds alone, but it is more consistent with the
developrent of this-chapter to argue the wisdon of parent pérticipation
policies on political system grounds. It is the logic of participation that
unresolved parent complaint< and rising dissatisfaétion cive rise to citizen
activity--the risec ochoalitions and general dissatisfaction. However, it is
not only in the interé§ts of political stability that we advocate policies
which enhance\the ability qf school distr;cts to involve parents in their
cﬁildren's education and to respond to their demands. Parents have an even
stronger wiapon than cit&zen activity tﬁrough interest groups or turning out
the superintendent and sdyérintendent in their dissatisfaction. They can
withdraw their support fréb public schools, and withdraw thoir children. \\\\\
X .

It is only partly trué that ther;“fs no ability to exit from a public
schogl syster. Private scﬁbol enrollments are up, and there ié reason to
believe that public school énrollments are somewhat overstated and the extent
to\which studénts thenselves have abandoned education is understated. llore

students would leave public schools if the financial means were available and

there is now a gathering political impetus for the federal tax credit plan or

oo
2
-
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a voucher plan.21 A second form of‘exit is more subtile. Children are not
withdrawn fron schoo?s, but rather the belief grows that pchéols ;}e not
places where importadt life chances'are determined. What follows is a
withdrawal of expectations and a growth of what we call ngeneralized
non-suppért." Education continues to be important to its J;ers, but it lacks
the general social priority it enjoyed before. Generalized non-support spills
over in£6 the policy world in which choices are made between public services

and levels of services. This is particularly the case in school districts

with declining enrollnents and settings where fanilies with school age

children constitute a minority of households in the comnunity. This is the
case in seven of our eight study distriects.
School systems, and scﬁool employees, badly need generalized support.

They exist only through ye continued belief that schools are doing a good job

AN

and that ewployees arc acting either in the public interest or in the
legitinate private interest. This requirerent presents school labor relations

with & serious overload problem. Labor relations historically is seen as a
N

lecitinized system of selt interest. Particularistic Sélf-interest anong
school teachers is not an adequate political base. "The activities of parent
and citizen groups and of the electorate generally appear to suggesting

that teacher unions use their organizations to support the commoncgal

N

N
interests of education, including efficiency interests; or at least thap

~
~

unions join in supporting special parent and citizen inverests. N
~

\\

Collective bargaining, the dominant tool of American iabor relations, is
not well suited to broad participation. It is doubtful whether unions could
achieve public participation if they wanted to and likewise questionable

whether widespread citizen participation in bargaining itself would yield much
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support for schools. The problem for unions, and for management, is to
. develop ways of accommodating parent and citizen interest and legitimating the
school's role and parents' role in educatiod and the citizens role in the

comniunity.

Q ‘ 20')
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i The Nationzl Education Association counts about 1.8 million members and
the American Federation of Teachers about 450,000. Their combined numbers
account for approximately 91 percent of the public school teachers in the
United States. As an industry, public school teaching is more heavily
unionized han steelraking or construction. (For union growth and state
statutes sec: Anthony I!. Cresswell and Michael J. llurphy with Charles T.
lerchner, Upi and Colle in
(Berkeley, CA: llcCutchan, 1980). .

2 For a sunmary of the citizen particpation movement aad its history
see: Donald B. Reed and Douglas E. llitchell, "The Structure of Citizen
Participation: Public Decisions for Public Schools," in Public Testdiwonv on
Public Schools, editors Shelly lleinstein and Douglas E. litchell (Berkeley,
CA: !licCutchan, 1975), p. 122-159.

3 A detailed bibliography of other citizen participation literature can
be found in Don Davies and Ross Zerchykov, in Educs :
Annotated Bibliorraphy 2nd edition.’ (Boston: Institute for Responsive
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4 Albert Shanker, llew York Times, December 2, 1979, p. E9
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6 John R. Pisapia, "Open Bargaining: Florida Style." (llorgantown, Vest
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